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PART A 


INTRODUCTION 


SPECIAL COMMITTEE REVIEW 


INTRODUCTION 


In February, 1977, the government announced it would esta- 
blish a review body to examine staffing, appointments, and trai- 
ning in the public service. Following consultation with the parties 
concerned the terms of reference of a Special Committee on the 
Review of Personnel Management and the Merit Principle were 
agreed to. The Committee would examine all matters pertaining to 
the Public Service Employment Act (PSEA) and bring forward 
recommendations with particular reference to: 


~ (a) the merit principle and its application as it relates to: 
— initial appointment, internal appointment and promotion; 
— the eligibility of public servants to participate in competitions; 
(b) access of employees with respect to training; 
(c) the process of appeal and redress relating to appointment, promo- 
tion and demotion; 
_ (d) the scope of collective bargaining as it applies to (a), (b), and (c) 
above; 
(e) operation and assistance in the operation of training and develop- 
ment programs; 
(f) the fostering of improved employer-employee relations; 
(g) a more efficient personnel management system taking into 
account operational needs of departments and the need to provide 
an efficient and effective service to the public. 


The government announcement stated that, 


At the request of the unions, and upon the mutual agreement of all 
the affected parties, the first phase of the review will involve a 
separate examination by each side of the above-mentioned issues. 
Following a suitable period for these two exercises, the Special 
Committee, composed of a Chairman and a representative of the 


government and a representative chosen by the unions*, will begin 
meeting, leading to the preparation of a public report. An announce- 
ment of the membership of the Special Committee will be made at a 
later date. Where it is possible to reach agreement, recommenda- 
tions will be made to the government; in areas where no agreement is 
possible, the Chairman will identify the different points of view and 
will be free to make his opinion known as to what options should be 
considered. 

In December 1977, the formation of the Special Committee 
was announced, when it was stated that it was the desire of the 
government, in the interest of ensuring the continuing excellence of 
the Canadian public service, that the Special Committee operate 
in such a manner that a full hearing would be given to issues of 
concern and that the views of all interested parties would be 
considered. 

In the ensuing months the Special Committee met with 
representatives of central agencies, many deputy ministers, the 
heads of public service unions, personnel directors, special interest 
groups, including representatives of women, indigenous people, and 
handicapped groups and many hundreds of employees and manag- 
ers in the farthest reaches of Canada. Private sector and university 
representation and consultation provided a valuable dimension to 
the review. 

Of particular note was the contribution of the Public Service 
Commission (PSC) who presented two major briefs to the Com- 
mittee and spared no effort in providing extensive data and other 
valuable assistance. Also impressive were groups of employees who 
presented, in seminar fashion, carefully considered views on how 
personnel management can be improved in the interest of creating 
a motivating climate for public servants and improved service to 
the public. 

From many sources we heard high praise of the Canadian 
public service—domestically and from other countries. This, cou- 
pled with our own observations of some very superior performance, 
not only with respect to public service management but also with 
respect to the sound and reasoned judgement of public service 
unions and the quality of the relationship between unions and 


* Chairman, G.R. D’Avignon, former Chairman, Anti-Dumping Tribunal. 
Government representative, W.B. Brittain, current Deputy Sian of Veterans’ Affairs. 
Union representative, D.S. Davidge, former Business Agent, Local 2228, International 
Brotherhood of Electrical Workers, and Co-chairman, National Joint Council. 


management in a variety of situations, gave us cause for serious 
reflection on how we should, in strategic terms, fulfill our 
mandate. 

The Committee’s mandate is to make recommendations for 
improvement. The relative quality of the Canadian public service 
notwithstanding, and the high quality in pockets large and small 
notwithstanding, no one should feel that personnel practices are 
satisfactory throughout the public service, or within a given 
department. Nor should anyone lightly dismiss the perceptions and 
experiences of a wide cross-section of intervenors. As we stated in 
the introduction to our working paper, it is not a comfortable 
experience to have to expose, or to have exposed, our warts while 
our beauty spots remain hidden. This however is in the nature of 
the Committee’s task, and we hope those individuals whose 
performance is laudable and those who may feel badly treated by 
the discussions reported in the pages of our report can accept it 
with a degree of equanimity. 


A careful reading of our report should convey the message 
that the basic problems in personnel management are not laid on 
the doorstep of managers, employees or bargaining agents; rather, 
they are these: 


1. absence of a corporate management, hence of leadership; absence 
of any philosophy of management, a public service organization 
without a head; 

2. excessive and inflexible regulation; slavish adherence to univer- 
sally applied regulation in the name of merit at the expense of 
efficiency and effectiveness; 

3. arising from (1), managers and supervisors who are poorly equip- 
ped to manage, no requirement that they undergo even minimally 
essential training, and low priority accorded training; 

4. no accountability for effective personnel management. 


There emerged from our hearings, if not a consensus, a 
remarkable and unexpected consistency of views both as to the key 
issues and the necessary direction of change. While a few interven- 
ors considered the present system could be made adequate, the 
overwhelming majority believed that major changes were required. 
During our hearings at headquarters, a very small number of 
deputy heads indicated relative satisfaction with the existing 
system. This feeling was generally not shared by field staff. Nor 
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was it shared by their colleagues. We surmised that a very large 
department with powerful staff resources would enjoy a measure 
of success that would be unattainable for most others. 

In the final analysis, after having considered all proposals, the 
conclusions must be our own. While we were clearly influenced by 
the views of the many intervenors and equally grateful for the 
response engendered by our study, the Special Committee takes 
full responsibility for the recommendations contained in this 
report. 


In the face of the government announcement that seemed to 
assume irreconcilable differences would develop amongst the 
members of the Special Committee, it has been exceedingly 
rewarding that our study of the issues that emerged from the 
fact-finding stage of our work led to unanimous agreement on 
recommendations for change. We believe it is very important for 
all parties, especially those who will be charged with the responsi- 
bility for reviewing our recommendations and for deciding which 
will be accepted and implemented, to understand that our recom- 
mendations are unanimous and that none of them represents a 
compromise position. We believe it is quite significant that a 
committee representing the interests of employees on the one hand 
and the government or the employer on the other can, after 
consideration of all the issues identified by unions, managers, 
employees and central agencies, agree, without compromise, on the 
desirable and necessary directions for change. The lesson learned 
by the Special Committee should signal to others the fruitful 
results of good labour-management relations. 


Following are the essential elements of our proposals. 
A. Philosophy of Management 


Personnel management cannot be removed from the context 
of overall management of the public service. Our most basic 
proposal is for the adoption of a philosophy of management that 
will establish the commitment of management at all levels to 

1. the people of the public service as our most valuable asset—thus, 

management commitment to management of human resources is 

paramount, reflected in policies and action by concern for 

— a climate conducive to effective and productive work, employee 
fulfillment, and the attainment of public confidence in 
employees’ work 


— employees’ right to contribute to decisions that affect them in 
the work place 

— the clear understanding of each employee with his or her 
manager as to the role and the results to be achieved, accompa- 
nied by regular evaluation of performance 

— the right of employees to representation, and the value of 
working with employee representatives to identify and solve 
mutual problems 

— the right of employees who feel aggrieved to submit their 
grievance for further review, without fear of adverse 
consequences 

— recognition of variations in people’s strengths, weaknesses and 
motivations 

— fair and equitable treatment of all, and ensuring equal access to 
employment, training and development, and career opportuni- 
ties regardless of race, national or ethnic origin, religion, age, 
sex, marital status; creating an organizational climate that will 
prevent, eliminate or redress disadvantages that beset certain 
groups of employees and that will encourage all employees to 
take a more active part in the advancement of their own careers 

— consistency, genuineness and integrity in human and organiza- 
tional relationships 


. the importance of fully professional management in terms of 

knowledge, skills and performance, expressed through 

— the selection, promotion and reward of managers on the basis of 
the quality of their managerial performance and contribution to 
the organization in terms of results achieved 

— the environment wherein each manager knows specifically what 
results are expected; wherein delegation, freedom to act, and 
authority to make decisions (and mistakes) are the norm; and 
wherein the manager is accountable for results 

— paramount concern for the most effective use of public resour- 
ces, and that concepts of efficiency and value for money, of 
budgets as public money held in trust, are incorporated into the 
accountability of managers for the conduct of the public’s 
business 

— reliance on self-direction and self-control, in preference to the 
centralized control of a superior authority, expressed through a 
collaborative approach to decision-making and review of results 
between management at all levels, including the corporate 
manager 

— emphasis on organizational improvement in recognition of 
varied situations and problems which face managers with res- 
pect to the mission of the organization and the human and 
financial resources available to it 
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3. an overriding concern for demonstrably sensitive service to the 
public, as evidenced by 
— sensitivity to the public as a key criterion for the evaluation of 
managerial and individual performance 
— measures to increase citizen understanding of public policies 
and programs and to increase client and public participation in 
the development and assessment of programs. 


B. Merit 


The merit principle must continue to be the basis for appoint- 
ment and advancement in the public service. However, while our 
current merit system may have been appropriate for conditions 
that prevailed in years past, and though it continues to achieve its 
purpose of preventing patronage, new and changed priorities 
necessitate a reinterpretation of merit. From this should flow a 
redesigned merit system, attuned to the demands that will be 
placed on it in the ’80’s. 


C. Collective Bargaining of Staffing 


The public service operates under a regime of collective 
bargaining which recognizes the responsibilities and needs of 
management and employee representatives. There is no place for 
legislation which inhibits the assumption by the employer and by 
bargaining agents of the responsibility to resolve issues with 
respect to the employment and advancement of competent public 
servants. 


We propose that the scope of collective bargaining in the 
public service be expanded to include negotiation of most matters 
now under the PSEA, through a National Staffing Council com- 
posed of representatives of each bargaining agent and of corporate 
and departmental management. 


D. Adaptable Personnel Management 


While the need is evident for a framework of legislation and 
service-wide corporate policy, based on a common philosophy of 
management, personnel processes must be adapted to the operat- 
ing realities of the work place, be it in a remote outpost, a small 
town, a large urban centre, or abroad; and to a wide range of 
occupational groups—from research officers to ships crews to 
carpenters, pilots and herdsmen. 
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Public service management systems have traditionally been 
designed as if the public service were an homogeneous entity. The 
attempt to satisfy all requirements by a single system satisfies no 
one. Legislation must permit personnel management practices to 
vary according to the particular characteristics of individual 
organizations, occupations, and geographic locations. 


E. Equal Opportunity 


The Government of Canada, through successive pronounce- 
ments, has made evident its determination to ensure that under- 
represented groups—women, indigenous Canadians and persons 
with handicaps—have an opportunity to achieve careers in the 
public service. In spite of concerted effort, their participation in 
public service careers has not improved. Experience has demon- 
strated beyond a doubt that only positive action, including legisla- 
tive provisions which will ensure that the PSEA permits achieve- 
ment of government policy, backed by strong insistence on results, 
will bring about equal opportunity. Such extreme measures will 
become even more vital to success during the coming period of 
decreasing opportunity in the public service. 


F. Political Participation 


Employees should generally enjoy greater freedom to partici- 
pate actively in the political process, unless an indication of an 
employee’s partisan political interests would compromise the repu- 
tation of the public service for impartiality or would place the 
individual in a conflict of interest with effective job performance. 


G. Roles and Structures 


Critical improvements cannot be accomplished without a 
fundamental reallocation of roles to remove contradictions inher- 
ent in the present structural framework. Change is both essential 
and urgent to achieve effective management of people, effective 
protection of the merit principle, and effective representation of 
employee interests. 


Bold, unified corporate policy direction of the personnel func- 
tion can be provided only by a strong central agency of outstand- 
ing competence, accountable to the government for all aspects of 
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personnel management, including those management functions 
now under the PSEA. Adherence to merit requires a Public 
Service Commission acting as a strong, independent auditor. 
Within this framework, the National Staffing Council would 
provide the forum for the bargaining agents to act on behalf of 
employee interests—remembering that employee interests more 
often equate with employer interests than is generally recognized. 

The impediments to effective personnel administration and 
management of human resources require urgent attention. The 
recommendations in this report are for a personnel management 
system designed to substantially improve the service which the 
public receives. 
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PART B 


THE CONTEXT 


CHAPTER 1 


EVOLUTION OF PERSONNEL 
MANAGEMENT 


LEGISLATION AND PRACTICES 


IN THE FEDERAL PUBLIC 
SERVICE 


Development of the Federal Bureaucracy 


A nation’s public service bureaucracy consists of the men and 
women who are appointed rather than elected to carry out the 
work of the nation’s government. The work they do, how the work 
is organized and controlled, how they are recruited, selected and 
assigned to tasks, how their pay and benefits are determined and 
their status in the community depend upon the nation’s history and 
its educational, political and social institutions. A nation’s history 
and its institutions are, in turn, affected in many ways by its public 
service. 

Canada’s federal civil service was born with Confederation in 
1867. Its growth and development and the laws, customs, and 
practices that govern it are intimately intertwined with the 
changes that Canada itself experienced as it developed from a 
British colony to a nation that provides a sophisticated array of 
social welfare programs for its citizens and plays major roies in the 
diplomatic, trade and military affairs of the world. 

Participation in two global wars; the deprivations of the 
“hungry thirties”, the adoption of John Maynard Keynes’ “new 
economics’’, the coming of successive waves of immigrants; the rise 
of French Canadian nationalism; the women’s movement; the 
insistence of minority groups on removal of discriminatory prac- 
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tices; and the slow recognition of the dual language nature of the 
nation—these are among the major events and forces that have 
made Canada what it is today. They have also powerfully affected 
Canada’s federal bureaucracy and the political and administrative 
climate in which the laws, customs and practices that govern it 
have been developed. 

Two other forces can be seen to be emerging: recognition that 
Canada is unique and that unique Canadian solutions must be 
sought for Canadian problems; and disillusion with, and distrust 
of, “big government” endemic throughout the western world, and 
accompanied in Canada by the perception of many that the upper 
echelons of the federal bureaucracy have become politicized. 

Little reliable information about the early civil service is 
available. Statistics on numbers employed are not available before 
1912, when a total of 22 thousand were employed. 

Comparisons of this number with figures for later years must 
be made with caution. Government employment takes many differ- 
ent forms, and ideas of what constitutes a civil servant or a public 
servant have changed over time so that the figures frequently 
relate to different populations. 

“Public service” has replaced “‘civil service” in the Canadian 
administrative lexicon, but the two phrases are not synonymous, 
and “public service” is used to refer to several different 
populations. 

It can be said, however, that the size of the federal bureauc- 
racy more than doubled during the first world war to 50 thousand; 
that modest reductions were made during the early twenties, and 
again during the depression; that the service was approximately 
the same size at the beginning of the second world war as it had 
been at the end of the first world war; that it tripled in size during 
the second war; and that it grew exponentially, with a few minor 
interruptions, from 1946 to 1977. 

Government in the nineteenth century played a relatively 
small part in community life. Conventional wisdom held “that 
government governs best which governs least”. In Canada, minis- 
ters could, and did, perform for themselves many of the tasks with 
which civil servants busy themselves today. For example, Alexan- 
der Mackenzie, Canada’s second Prime Minister (1873-1878), did 
not have a secretary, preferring to deal with all the paperwork of 
his office in his own handwriting. 
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The work of most nineteenth century civil servants was, 
consequently, simple and routine consisting of such tasks as deliv- 
ering the mails, collecting customs duties and excise taxes, main- 
taining hand-written records and writing or copying documents. 
U.S. President Andrew Jackson’s dictum that the work of officials 
either was, or could be made to be, so simple that any citizen of 
normal intelligence could carry it out was equally true of the 
Canadian service. 

As both the nation and the civil service grew in size and 
government programs became more varied and complex, increas- 
ing numbers of people with specialized knowledge and skills were 
required in the civil service. By 1920, scientific, professional and 
technical workers were sufficient in number and sufficiently 
angered by reclassification and salary proposals to form the 
Professional Institute of the Civil Service. By 1930 the Institute 
had 1300 members in 33 professional groups as well as regional 
groups in all parts of the country. When the Glassco Commission 
carried out its investigation in 1960, one-third of the employees of 
the federal bureaucracy were engaged in administrative, technical, 
professional or scientific work. The ratio of such workers has 
remained constant since that time. 

In 1977, the Public Service Commission reported that 283 
thousand employees were employed under the Public Service 
Employment Act, while for the same year Statistics Canada 
reported a total of 330 thousand civilians in “general government” 
and a further 144 thousand in “government enterprises”. 


The ““Merit’’ Concept 


Patronage was the accepted basis of appointment in the 
nineteenth century not only in Canada’s civil service but for civil 
services throughout the western world. The Northcote-Trevelyan 
Report of 1853 was the basis for reform in the British civil service 
but the principle of appointment based upon competitive examina- 
tions was not adopted in Britain until 1870. The “spoils system” 
was the accepted practice at the federal level in the United States 
until the passage of the Pendleton Act in 1873, after the assassina- 
tion of the newly elected President Garfield by a disappointed 
office-seeker. 
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As early as 1877, a Canadian Parliamentary Committee 
recommended the creation of an independent commission to 
manage the civil service but appointment on a merit basis was not 
introduced in Canada until 1908 and then only for the “inside 
service’, i.e., those employed at departmental headquarters in 
Ottawa. 


The 1918 Civil Service Act extended the merit system to the 
outside service but that Act did not cover all government 
employees. The crews of government ships were excluded by the 
provisions of the Act itself and an Order-in-Council passed in 
1922, excluded the skilled and unskilled “blue collar’ workers who 
were paid on the basis of local prevailing rates. The 1958 Heeney 
Report stated that only half of those employed by the government 
in non-commercial activities were subject to the Civil Service Act 
and proposed the extension of coverage of the Civil Service Act to 
create “one civil service’. 


Not all officials of agencies exempted from the Act accepted 
the proposition that application of the merit principle requires 
appointment by an independent commission. The National 
Research Council in particular fought attempts to have the Civil 
Service Act apply to its employees on the grounds that the pursuit 
of scientific excellence required that the Council have a free hand 
in selecting and managing its staff. 


Early advocates of the merit principle equated the elimination 
of patronage with efficiency in government. As Hodgetts, 
McClosky, Whitaker and Wilson point out in “The Biography of 
an Institution”, however, “in principle as well as in practice, one 
could have an inefficient public service with or without 
patronage.” 


The Civil Service Commission’s Annual Report for 1917-18, 
states that the main purpose of the 1918 Act was the “promotion 
of economy and efficiency in the non-political public service.” It 
referred to two elements of the merit system: “selection and 
appointment without regard to politics, religion or influence; and 
the application of methods of scientific employment to maintain 
the efficiency of selected employees after they enter the service.” 

In its early years, the Commission made some attempt to 
introduce “scientific management” principles, but by the thirties, 
it was concentrating its efforts on the elimination of patronage and 
had in large measure succeeded in doing so. 
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Thus the Civil Service Commission developed a largely nega- 
tive concept of merit and its primary goal became the protection of 
the selection and promotion processes from political interference. 
The Commission did take some positive actions, such as the 
“University Grade IV” program to recruit highly qualified univer- 
sity graduates, which resulted in the appointment of people who 
rose to deputy minister rank. 

The most successful efforts to attract highly talented people 
who could be developed for senior posts were, however, taken by 
W. C. Clark as Deputy Minister of Finance and O. D. Skelton as 
Under-Secretary of State for External Affairs. It was Clark who 
was responsible for recruiting people like R. B. Bryce and John 
Deutsch, while Skelton established External Affairs as a prime 
career field for outstanding graduates of Canada’s universities. 

Departments like Finance and External Affairs continued to 
take a lead role in recruitment after Clark and Skelton left the 
service. Scientific and technical departments were also active in 
recruiting and developing careers for their specialist staffs. The 
Department of Transport, for example, working with universities, 
developed post graduate courses designed to meet its requirements 
for meteorologists and the Department of Agriculture selected 
undergraduates for grooming as scientific research workers. The 
Commission, however, insisted on retaining the right to make the 
appointments resulting from departmental recruiting activities, 
and Commission officers were normally associated with the 
recruitment and selection processes. 

The 1958 Heeney Report proposal for “one civil service’? was 
vigorously opposed not only by C.J. Mackenzie, the President of 
the National Research Council, who mobilized scientific opinion in 
the country against what he regarded as an unholy attempt to 
sacrifice the pursuit of scientific excellence on the altar of an 
outdated concept of merit, but also by some of the major depart- 
ments. Departments like National Defence and Transport which 
had one-third or more of their employees exempt from the Civil 
Service Act had devised reasonably effective departmental mech- 
anisms to insulate the administration of exempt employees from 
political pressures. Their experience with Commission staffing 
procedures had convinced them that Commission involvement in 
the appointment of exempt staff would result in unacceptable 
delays and serious prejudice to departmental operations. 
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In addition, the Heeney recommendations were silent on how 
the Commission proposed resolving the difficult problem of pay 
determination. The principle of nation-wide salary rates for staff 
subject to the Civil Service Act was firmly established. Labour 
markets in Canada provided very substantial geographic pay dif- 
ferentials for many types of workers and the payment of local 
prevailing rates was considered by departmental officials as essen- 
tial for the efficient operation of establishments like the big Navy 
dockyards. 

Agencies established after the 1918 Act came into effect 
were, in many instances, exempted from the provisions of the Act 
in order to give their managers flexibility in personnel matters. 
This tendency was accelerated during the second world war when 
C.D. Howe was the Minister responsible for war production. Howe 
was comfortable with the corporate form of organization and did 
not have a high opinion of the efficiency of the civil service. 

The Glassco Commission (1962) found examples of patronage 
in Crown corporations and agencies exempt from the Civil Service 
Act, but that “agencies which have surrendered to political pressu- 
res in the final selection process appear, in general, to insist that 
the preferred candidate be ‘qualified’”’ and that “‘certain agencies 
were found to recruit freely without pressure or political 
interference.” 

The Preparatory Committee on Collective Bargaining in the 
Public Service (1965) considered that “the Civil Service Act and 
Regulations should continue to govern functions rooted in the 
‘merit principle’ of appointment” and that these functions should 
be excluded from the subject matter for bargaining. 

The Public Service Employment Act incorporates the Prepa- 
ratory Committee’s view, assigning to the Public Service Commis- 
sion the exclusive right to make appointments to positions to which 
the Act applies. The Act does not apply to the separate employers 
such as the National Research Council, which continue to make 
their own appointments. The newly created Public Service Com- 
mission immediately embarked on a policy of extensive delegation 
to deputy heads of its appointment powers with respect to the 
Operational and Administrative Support categories which account 
for two-thirds of the service, and soon extended the delegation 
policy to other categories, retaining for itself only appointments to 
the most senior positions. 
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The “Representative Public Service’ Concept 


With the sixties the “merit system” came under challenge 
from a new direction. The selection techniques developed to elimi- 
nate patronage, it was argued, actually resulted in discrimination 
against certain groups. The merit principle, according to this 
argument, could not be regarded as being implemented unless the 
public service was, in some sense, representative of such groups as 
French-speaking Canadians, women, native people and hand- 
icapped people. 

Under the patronage regime, the proportion of French 
Canadians in the civil service was broadly proportional to the 
number of French Canadians in the total Canadian population. 
Between 1918 and the early sixties the civil service became 
basically a unilingual English-speaking institution with a few 
French-speaking enclaves. In 1918, French-speaking employees 
accounted for 22 per cent of the civil service population. By 1946, 
the proportion had dropped to 13 per cent. 

The domination of the English language and of English-spea- 
king people in the civil service was largely attributable to two 
factors—the merit system developed by the Civil Service Commis- 
sion, and the absolute preference for war veterans embedded in the 
1918 and 1961 Civil Service Acts. 

The examination procedures developed by the Commission 
handicapped French-speaking Canadians in two respects: the test 
materials assumed familiarity with the subject matter and the 
value systems of English-speaking educational institutions which 
were dissimilar from those of the Quebec educational system; and 
translations of the test materials were frequently faulty. 

The absolute preference given to war veterans worked to the 
disadvantage of French-speaking Canadians since participation in 
the armed forces by French-speaking people during the wars was 
lower than that of English-speaking Canadians. 

The Civil Service Act was amended in 1938 to require that 
persons appointed to a local position be qualified in the English or 
French language whichever was spoken by the majority of persons 
with whom the appointee was required to do business. A regulation 
made deputy ministers responsible for identifying positions requi- 
ring bilingual incumbents. 

The 1958 Heeney Report recommended that the new legisla- 
tion ensure that both English and French-speaking Canadians be 
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served by civil servants of their own tongue. The Civil Service Act 
of 1961 placed on the Commission the duty to ensure that depart- 
ments and local offices had sufficient employees qualified in 
English, French or both languages to provide adequate service to 
the public in both official languages. 

The 1962 Glassco Report noted that “valid arguments have 
been advanced that the public service should be representative of 
the country as a whole.” The report recommended active measures 
to develop the bilingual capacity of federal government employees 
on a selective basis and increased efforts to attract and retain more 
of the highly qualified people of French Canada capable of 
advancement to senior ranks. 

Commissioner Therrien’s dissent from the Glassco Report 
eloquently stated the general dissatisfaction of French-speaking 
Canadians with the status quo in the public service. The Royal 
Commission on Bilingualism and Biculturalism’s extensive studies 
resulted in the Official Languages Act. 


The Public Service Employment Act contains essentially the 
same provisions as the 1961 Civil Service Act with respect to 
language. Under the leadership of John Carson, however, the 
Public Service Commission approached the administration of the 
Act in the knowledge that the winds of change were blowing, that 
the government was committed to the development of a bilingual 
public service and that measures to obtain a higher proportion of 
French-speaking staff, especially at the higher levels were demand- 
ed. The Commission took the initiative by establishing regulations 
relating the number of English, French and bilingual employees to 
the language spoken by the clientele served, and permitting knowl- 
edge of both French and English to be an element of merit in 


’. competitions for positions that did not require the use of both 


languages. 

Permitting knowledge of both English and French to be a 
factor in selection for jobs not requiring both languages was 
bitterly opposed by the staff associations who regarded it as unjust 
and inconsistent with public commitments made by Prime Minis- 
ter Pearson that the development of a bilingual public service 
would not prejudice the prospects of unilingual employees. 

In 1969, the Commission issued a regulation requiring deputy 
heads to take appropriate steps to ensure that percentages of 
bilingual employees in occupational categories ranging from 15 per 
cent for the Operational to 60 per cent for the Executive were 
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achieved by 1975 and withdrew permission to consider knowledge 
of both languages an element of merit for unilingual positions. 

Concurrently, language training programs for public servants, 
for which the Commission was responsible, were intensified, and 
special efforts were made to recruit francophones. By 1972, it was 
clear that these measures had failed to develop a bilingual public 
service. Prime responsibility for achieving this, and the related 
goal of appropriate representation of French Canadians in the 
public service shifted from the Commission to the Treasury Board. 

The battle for equal employment opportunities for women in 
Canada’s public service was not joined until the sixties. Until the 
1967 Public Service Employment Act was passed there were no 
statutory prohibitions against discrimination on grounds of sex. 
The identification of “women’s jobs” which had substantially 
lower pay rates than those applicable to men was common, and 
until 1955 female employees who married were required to resign 
their positions. 

The situation of women in the public service during this 
period no doubt mirrored their treatment in the labour market in 
Canada. The Glassco Commission Report noted that the policy of 
equality of treatment for women was implicit in the 1961 Civil 
Service Act but was not fully implemented in practice and that 
Canada was trailing behind the United States and the United » 
Kingdom in the number of women “allowed to reach senior 
positions in the public service’. 

The 1968 Archibald Report, “Sex in the Public Service’, the 
result of a study funded by the Public Service Commission, 
examined in detail the status of women in the public service and 
recommended a number of measures to overcome the results of 
past sex discrimination. The Commission’s response was to estab- 
lish an Office of Equal Employment Opportunities for Women. 
The Commission’s initiative was followed, in 1975 (International 
Women’s Year) by the government’s announcement of an affirma- 
tive action program aimed at ensuring that women are adequately 
represented at all levels in the service. Treasury Board was 
assigned the lead role in this program. 

Concern over the underrepresentation in the federal public 
service of the more than one million native people did not surface 
until 1970 when the Public Service Commission’s Staffing Branch 
set up a one person office to develop mechanisms for improving 
public service employment opportunities for native people. Here 
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too, government policy has been enunciated and the Treasury 
Board has been assigned the lead role in achieving government 
objectives. 

The overriding preference given to disabled war veterans by 
the 1918 and 1961 Civil Service Acts resulted in substantial 
numbers of physically handicapped people, almost all of them 
men, being appointed to the public service. Most of the disabled 
veterans were assigned to low paid routine tasks such as elevator 
operator and cleaner. Government buildings and other physical 
facilities were, until recently, not constructed so as to make it 
possible for people in wheelchairs, the blind and deaf to work 
productively. 

The Civil Service Commission developed policies aimed at 
ensuring that handicapped people were given the opportunity to 
have their qualifications assessed but, except for individual efforts 
by individual officers, the Commission did not take any positive 
steps to ensure placement of handicapped people. 

The Treasury Board working with the Public Service Com- 
mission has now developed programs and policies designed to 
ensure that the public service assumes its fair share of the commu- 
nity effort of ensuring that handicapped people are able to partici- 
pate productively in the work life of the community. 


The Impact of Royal Commissions and Other 
Studies 


Eight Royal Commissions have studied civil service matters 
since Confederation. Except for those of the Glassco Commission, 
the impact on the service of Royal Commission recommendations 
has been negligible. 

Sir George Murray, a former Permanent Secretary to the 
British Treasury, spent three months in 1912 conducting a study of 
Canada’s federal government operations. He recommended, 
among other things, the abolition of the Treasury Board and the 
assignment to deputy ministers of the power to make promotions. 
None of his recommendations were implemented. 

The Beatty Commission, established to investigate the remu- 
neration of technical and professional personnel and officers with 
the rank of deputy minister, suffered from unfortunate timing. It 
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recommended substantial pay increases for these groups but, when 
it reported in 1930, the nation was entering the great depression, 
pay rates generally were falling, and its recommendations were 
ignored. 

The report of Walter Gordon’s 1946 Royal Commission on 
Administrative Classifications in the Public Service addressed the 
problem of overlapping responsibilities for personnel administra- 
tion between the Civil Service Commission and the Treasury 
Board. It recommended that the Commission’s organization, clas- 
sification and pay responsibilities be transferred to the Treasury 
Board under a Director General of Establishments with the rank 
of deputy minister. It also recommended substantial increases in 
the pay of deputy ministers. The latter recommendation was 
implemented, the former was not. 

The recommendations of the 1962 Glassco Commission on 
Government Organization had widespread effects on Canada’s 
federal bureaucracy, but its recommendations with regard to 
personnel matters were silent on staff relations, and the govern- 
ment decision to introduce collective bargaining, taken shortly 
after the Glassco Report was published, made many of its person- 
nel recommendations irrelevant. Others remain valid to this day. 

Arnold Heeney, a highly respected civil servant who was 
Canada’s first Secretary to the Cabinet, and had served as Ambas- 
sador to the United States, was appointed Chairman of the Civil 
Service Commission in 1957 with a mandate from the Prime 
Minister to review and propose revisions to the Civil Service Act 
“with special attention to the best role of the Commission in the 
changing problems of the labour market and of the relations 
between the government as employer and its employees and their 
organizations.” 

He was authorized to pick his colleagues on the Commission 
and their report, “Personnel Administration in the Public Service’, 
was published in December of 1958. Two key proposals in this 
report were the “one civil service concept” and the assigning to the 
Commission of a unique third party role in pay determination. 
Neither recommendation was implemented. 

By that time Chairman of the Canadian Section of the 
International Joint Commission, Heeney had much greater success 
as Chairman of the Preparatory Committee on Collective Bargai- 
ning in the Public Service. This Committee, a group of senior civil 
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servants, which included the Secretary of the Treasury Board and 
the Chairman of the Civil Service Commission was appointed in 
1963 to make preparations for the introduction into the public 
service of an appropriate form of collective bargaining and arbitra- 
tion and to examine the need for reform of the system of classifica- 
tion and pay. The Committee reported in July, 1965. Its major 
recommendations were incorporated in the 1967 Public Service 
Staff Relations Act, the Public Service Employment Act and the 
1967 amendments to the Financial Administration Act. 


Central Control Agencies 


Canadians have frequently looked to the United Kingdom and 
the United States for models in establishing government struc- 
tures, and they have almost as frequently misunderstood what the 
British and Americans were doing. An apocryphal story attributes 
the creation of Canada’s Treasury Board to Sir John A. Mac- 
donald’s well known fondness for the bottle. By the 1860’s, Brit- 
ain’s “Board of Lords Commissioners for Executing the Office of 
Lord High Treasurer” existed as a legal fiction and had not met 
for many years. Sir John, so the story goes, suffering from a 
hangover during his briefing on the British Treasury, grasped the 
fact that the British had a Treasury Board but went to sleep before 
he was told the crucial point that the Board had no actual 
function. Under the mistaken impression that a Treasury Board 
was an essential element of British machinery of government, he 
established the Canadian Treasury Board as a Committee of 
Cabinet. 

United States influences on Canada’s civil service have been 
pervasive. The scientific management movement, based on the 
work of Frederick W. Taylor, and the doctrines of the United 
States civil service reform movement were adopted by Canadian 
advocates of civil service reform. Canada’s 1918 Civil Service Act 
embodied the current thinking of both United States civil service 
reformers and advocates of scientific management including the 
principle of appointment and promotion based upon merit and the 
principle that pay should be based upon the work performed rather 
than the personal rank of the worker. The Civil Service Commis- 
sion retained a firm of United States consultants to carry out the 
initial classification of the service mandated by the Act, and in 
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1920 the government employed Griffenhafen and Associates, a 
U.S. consulting firm headed by the man who had been responsible 
for the classification project, to carry out an overall reorganization 
of government departments and agencies. 

Central agencies of coordination and control for Canada’s 
federal government machinery were slow to develop. Effective 
measures for expenditure and cash flow control on a centralized 
basis were not introduced until the Office of Comptroller of the 
Treasury was established in 1931. Until the appointment of Arnold 
Heeney as Secretary to the Cabinet in 1938, Cabinet minutes were 
not circulated and the Privy Council Office (PCO) did not attempt 
to control or coordinate the activities of the departments. 

Prior to the establishment of the Civil Service Commission in 
1908 the authority of ministers and deputy ministers over person- 
nel matters was essentially unchecked. The Treasury Board (TB) 
did not assert its latent powers over personnel matters and the 
Board of Civil Service Examiners did little more than ensure that 
candidates nominated for appointment were not hopeless idiots. 

The 1918 Civil Service Act assigned to the independent Civil 
Service Commission primary authority and responsibility for 
organization as well as for personnel management. The Australian 
Public Service Board, which has roughly the same statutory 
responsibilities as those assigned to the 1918 Commission, appears 
to discharge them in practice. Canada’s Civil Service Commission 
never did. 

The Treasury Board vigorously asserted its powers over per- 
sonnel matters in the thirties, and by the fifties had established 
itself as the senior member of a dual control apparatus with which 
deputy heads had to deal on personnel matters. A third central 
control agency, the Privy Council Office, began to assert its 
authority in personnel matters in the late sixties. Thus three 
central agencies now share managerial responsibility for personnel 
matters with the deputy heads. Two of them are integral parts of 
the central machinery of government while the third, the Public 
Service Commission, successor to the Civil Service Commission, 
has substantial independence from the government and is, in law, 
an agent of Parliament. 

Other institutions with major roles in the present personnel 
management system include the bargaining agents and the Public 
Service Staff Relations Board (PSSRB). The Commissioner of 
Official Languages, and the Human Rights Commission have 
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powers to intervene in personnel management activities, and judi- 
cial review of some personnel actions is available through the 
Federal Courts. 


The Institutions—The Commission 


Adam Shortt, the first Civil Service Commissioner was a 
distinguished academic and advocate of civil service reform. 
Except for Shortt, however, commissioners appointed before the 
thirties had partisan political backgrounds. Conservative prime 
ministers appointed Conservative commissioners, Liberal prime 
ministers appointed Liberals. With the appointment of Charles 
Bland in 1933, and Stanley Nelson in 1935, the tradition of 
appointing non-partisan commissioners was established. Except for 
Prime Minister Diefenbaker’s 1959 appointment of Sam Hughes, 
an unsuccessful Progressive Conservative candidate as Chairman 
of the Commission, this tradition has been observed with both the 
Civil Service Commission and its successor the Public Service 
Commission. 

Under pressure from deputy ministers and politicians, and 
faced with widespread employee dissatisfaction with the results of 
the initial reclassification of the service, the Commission allowed 
its responsibility for organization to atrophy, exercised its classifi- 
cation authority largely in response to departmental initiatives, 
and devoted the bulk of its resources to developing and operating 
the “merit system” consisting largely of recruitment and selection 
techniques designed to minimize political and bureaucratic 
patronage. 

The 1918 Civil Service Act divided responsibility for review- 
ing and revising civil service salaries between the Civil Service 
Commission and the Governor-in-Council. After the renaissance of 
the Treasury Board in the thirties, the Board exercised the role of 
the Governor-in-Council in this respect. The Commission had the 
sole responsibility for recommending pay rate changes and the 
government was powerless to act without a Commission recom- 
mendation. Further, the government could only accept or reject, 
but could not alter a Commission pay rate recommendation. 

In the twenties, the Commission made an attempt to assert for 
itself the role of watchdog for the taxpayers in salary matters. In 
1924, the government encouraged the Commission to recommend 


26 


upward revisions in the pay of postal workers. The Commission, 
however, recommended rates that were well below not only those 
that the postal workers were demanding but also below what the 
Post Office Department considered reasonable. The government 
attempted unsuccessfully to persuade the Commissioners to 
modify their proposals and the postal workers launched a brief 
strike to protest the new salary rates. Eventually the government 
circumvented the Commission’s recommendations by authorizing 
payment of bonuses for the postal workers. 

In 1926 and 1927, the Commission again recommended rates 
that the government considered unreasonably low. The Commis- 
sion resisted the pressure in 1926 but in 1927 concurred with pay 
proposals that had been developed by a Cabinet sub-committee. 

In the thirties, salary reductions rather than salary increases 
were the order of the day. The second world war saw firm wage 
and salary control in both the public and private sectors, mitigated 
to some extent in the civil service by the payment of war duties 
supplements, and by the widespread use of temporary appoint- 
ments. 

In the forties and fifties, the Civil Service Commission devel- 
oped a modus vivendi with both the staff associations and the 
Treasury Board, and Commission pay increase recommendations 
were broadly acceptable both to the associations and to the Board. 
In 1957, the Commission established its Pay Research Bureau and 
later introduced the practice of reviewing pay rates on a cyclical 
basis to ensure that rates for all classes were reviewed every second 
year. 

The 1961 Civil Service Act provided for two levels of consul- 
tation with employee representatives on pay matters: the Commis- 
sion was required to consult with employee representatives before 
making pay recommendations to the government; and representa- 
tives of the Minister of Finance (at that time the statutory 
Chairman of the Treasury Board) were required to consult with 
employee representatives before the government decided on the 
disposition of Commission pay recommendations. The 1961 Act, 
unlike the 1918 Act, permitted the government to modify as well 
as to accept or reject Commission recommendations. 

This arrangement proved to be time-consuming and awkward. 
To the staff associations it appeared to be a device requiring them 
to plead their case twice and to give the Treasury Board an 
opportunity to anticipate and refute their arguments. When the 
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Minister of Finance rejected a Commission recommendation for 
pay rate increases on the grounds that the government could not 
afford the additional expenditure, staff association dissatisfaction 
with the arrangement and their pressure for a true collective 
bargaining regime became insistent. 


The Institutions—Treasury Board 


R. B. Bennett was Minister of Finance as well as Prime 
Minister when he formed the government in 1931. As Minister of 
Finance he was faced with the enormous economic problems of the 
great depression. Economic orthodoxy at that time prescribed 
massive reduction of government expenditures as the appropriate 
remedy for declining revenues. Bennett set about the task of 
drastically reducing expenditures by revitalizing the Treasury 
Board and developing it into an active, albeit largely negative, 
participant in the government’s administrative processes. 

W.C. Ronson, the Treasury Board’s de facto Secretary (the 
Deputy Minister of Finance was, by statute, Secretary of the 
Board), was made responsible for implementing the economy 
measures. In carrying out this role, Ronson soon acquired the 
reputation of being the “Abominable No Man’, and he came to be 
regarded within the service as the real decision-maker at the 
Treasury Board. 

During the second world war, proclamation of the War 
Measures Act and enactment of other emergency legislation per- 
mitted the provisions of the Civil Service Act to be consistently 
bypassed and the Treasury Board established itself as the central 
decision-making agency with respect to personnel matters. Ronson 
did not wish to expand the Board’s staff nor to have it engage in 
operational activities. He used the Commission’s staff as his agent 
for carrying out investigations and making reports and recommen- 
dations on a wide array of personnel matters for which he reserved 
the decision-making to himself. 

R. B. Bryce replaced Ronson at the Treasury Board in 1947. 
He sought, with substantial success, to modernize the Board’s role 
and to rationalize its involvement in personnel matters. He assert- 
ed the Board’s responsibility for prevailing rate employees and for 
other staff who were exempt from the Civil Service Act and 
developed regulations to standardize the employment conditions of 
these employees. 
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Ronson held the post of Secretary to the Treasury Board for 
some seventeen years. Since then, ten different secretaries have 
occupied the post with an average term of office of less than four 
years. All have been senior career bureaucrats, and have left the 
Board for other senior posts in the service, in the academic world, 
or in international organizations. 

The Preparatory Committee on Collective Bargaining, build- 
ing on the Glassco Commission concept of the Board as general 
manager of government operations, recommended that the Board 
be assigned the role of employer in collective bargaining, with 
overall responsibility for all personnel functions except the making 
of appointments. This recommendation was incorporated in the 
1967 legislation. 


The Institutions—Privy Council Office 


Until the sixties, the Privy Council Office did not play a 
major role in personnel administration. The Clerk of the Privy 
Council advised the Prime Minister on Order-in-Council appoint- 
ments but other sources of advice, both official and political, were 
also available and appear to have been widely used. 

The rationalization of the Cabinet’s business and the 
increased emphasis on the work of Cabinet Committees introduced 
by Prime Minister Trudeau expanded the influence of the Privy 
Council Office on all aspects of federal government business. The 
establishment of the Committee of Senior Officials in 1969, 
consequent to a recommendation of the Advisory Group on Execu- 
tive Compensation provided a vehicle for Clerks of the Privy 
Council to assume an increasingly important share of the responsi- 
bility for policy-making with respect to personnel matters. 

Clerks of the Privy Council tend to retain the office for 
substantial periods of time. Since Arnold Heeney’s appointment in 
1938 only seven men have held the post. 


The Institutions—Deputy Heads 


The 1918 Civil Service Act assigned to the Commission 
responsibility for organization, classification, pay, and appoint- 
ment, subject only to approval of the Governor-in-Council in 
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matters of pay and organization, but by the fifties, half the service 
was exempt from the Act, and deputy heads had acquired the real 
responsibility for the internal organization of their agencies, a fact 
that was recognized by the 1961 Act. The deputies also exercised 
increasing influence over the classification system, which, by the 
sixties, had some 700 classes, most of which were used by only one 
department, and 1700 grades, some of which had only one incum- 
bent. The 1961 Act continued the Commission’s responsibility for 
classification on the grounds that political or bureaucratic pres- 
sures on the classification system must be guarded against. 

Departments also played an increasingly important role in 
selections and appointments. Departmental initiatives in recruit- 
ment of specialist staff are referred to above. In the fifties, the 
Commission began to encourage the departments to carry out their 
own selection processes for filling positions by promotion, and 
accelerated the involvement of departments in promotions after the 
1961 Act came into effect, while retaining the authority to issue 
the instruments of appointment. 

The establishment of the Comptroller of the Treasury’s Office 
in 1931 forced departments to maintain personnel records. Depart- 
mental personnel offices developed from this record-keeping activ- 
ity. By the early sixties, most departments had developed special- 
ized personnel branches and departmental personnel officers were 
playing a major role in personnel management functions. The 
introduction of collective bargaining required a massive infusion of 
trained personnel specialists from the private sector because of the 
lack of experience with the bargaining process among federal 
personnel people, and the additional work required to run the more 
complex personnel systems created by the new legislation. 


The Institutions—Employee Organizations 


Government employees began to form organizations to repre- 
sent their interests in the late nineteenth century. Post Office 
workers were the first to organize. The Railway Mail Clerks 
Association was formed in 1889, the Federated Association of 
Letter Carriers of the Dominion of Canada in 1891, and the 
Canadian Postal Employees Association in 1911. The Civil Service 
Association of Ottawa, the first organization to be formed on 
geographical rather than on departmental lines was formed in 
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1907, and the Civil Service Federation (CSF), a loose alliance of 
the postal associations, several other departmental associations, 
and the Civil Service Association of Ottawa (CSAO), was formed 
in 1909. Both the Amalgamated Civil Servants of Canada and the 
Professional Institute were formed in 1920. 

Trade unions were also active in organizing government 
employees particularly those in service and maintenance occupa- 
tions. By the forties, councils of unions at the Printing Bureau and 
the Navy Dockyards were consulted regularly by departmental 
officials and were exercising substantial influence on decisions 
affecting their pay and conditions of work. 

Before the introduction of collective bargaining, organizations 
representing government workers were in an inherently weak 
position. The government had, by law, power to prescribe unilater- 
ally all terms and conditions of employment, and employee organi- 
zations could only submit “humble petitions”. The government 
and its official advisors could ignore or dispose of these petitions as 
they saw fit, and the only recourse of the employee organizations 
was to publicize their grievances in the hope of converting them 
into political issues, or to declare a strike which, having no legal 
basis, was also essentially a political action. Illegal strikes by 
government employees could have unfortunate consequences. The 
1924 Post Office strike resulted in the dismissal without pension 
benefits of a number of the strikers believed to be ringleaders. 

In addition to their inherently weak position, organizations 
representing the workers did not present a united front but com- 
peted keenly for members and engaged in protracted internecine 
battles. The departmental associations eventually dominated the 
Civil Service Federation, and the Civil Service Association of ' 
Ottawa, which claimed the exclusive right to organize employees 
in the Ottawa area, was overruled by the Federation when the 
departmental associations asserted their right to organize depart- 
mental headquarters staffs. Withdrawing from the Federation, the 
CSAO merged with the Amalgamated Civil Servants which, orga- 
nized like the CSAO on geographic rather than departmental 
lines, had substantial membership in the Post Office and some 
other departments, particularly in the western provinces. The 
result of the merger was the Civil Service Association of Canada 
(CASC). The Professional Institute organized its groups on both 
regional and occupational lines. In 1959, the CSAC, the CSF and 
the Professional Institute formed a Joint Action Committee and a 
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Presidents’ Conference on Unity. The Institute withdrew from the 
Presidents’ Conference in 1960 and the other two organizations 
ultimately merged to form the Public Service Alliance of Canada. 

The first formal joint consultation machinery involving 
employee representatives was established in 1919. The Civil Ser- 
vice Commission had employed a United States firm of consultants 
to develop the new classification plan based on duties and respon- 
sibilities, to replace the old “rank in person” grading plan. Imple- 
mentation of the consultants’ classification recommendations 
resulted in a storm of protest from employees. In response, the 
Commission established a Board of Hearing and Recommenda- 
tions to deal with classification appeals. One of the Commissioners 
chaired the Board, two of its members were nominated by deputy 
ministers and two were nominated by the Civil Service Federation. 

Immediately after World War I the British government estab- 
lished a National Joint Council for its non-industrial civil service. 
This ‘““Whitley Council” became the mechanism for the unions 
representing United Kingdom civil servants to negotiate pay and 
conditions of employment with their government. The establish- 
ment of the British Whitley Council resulted in a good deal of 
interest in Canada in establishing similar machinery for the Civil 
Service. There was, however, much confusion and misunderstand- 
ing of the role of the British Council. 

Some staff associations urged the adoption of a 1923 Parlia- 
mentary Committee recommendation that the Civil Service Com- 
mission be empowered to establish departmental boards repre- 
sentative of the Commission, the department and the employees. 
Other associations rejected the recommendation as unworkable 
because it combined appellate and consultative functions. In the 
end no action was taken on this recommendation. 

Until 1924, there were no statutory arrangements for pensions 
for retired civil servants. In 1928, an Advisory Committee to the 
Minister of Finance on the Superannuation Act was established 
with half of its ten members appointed by the staff associations 
and half by the government. 

During the 1926 election campaign Mackenzie King who had 
been Canada’s first Deputy Minister of Labour and had made a 
reputation as an industrial relations expert in that post, and as a 
consultant in the United States, publicly favoured the establish- 
ment of a Civil Service Joint Council. After winning the election, 
Mr. King showed no undue haste in setting up such a Council, but 
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did pass an Order-in-Council in 1930 providing for the establish- 
ment of a committee with representatives from eleven staff asso- 
ciations to draft a constitution for a National Civil Service 
Council. 

The Committee never met. R.B. Bennett won the 1931 elec- 
tion and replaced King as Prime Minister. The establishment of 
consultative machinery for the civil service was not a high priority 
matter for Bennett. 


Faced with a number of problems affecting the civil service 
during World War II, and in the climate of its own encouragement 
of the development of collective bargaining arrangements in the 
private sector, the government finally established the National 
Joint Council (NJC) of the Public Service of Canada in 1944. 


The Constitution of the Council was patterned after that of 
the British Civil Service Council with one all-important difference: 
the British Council has power to reach agreed decisions, which, 
when reported to the Cabinet “become operative’. The Official 
Side of the British Council can thus commit the government; the 
Canadian Council could only make recommendations, and its 
Official Side would never go beyond undertaking to support 
Council recommendations in advising the government. 


The Official Side also consistently took the position that the 
Council’s mandate with respect to pay and other matters of 
remuneration was restricted to general principles. General princi- 
ples not being accepted as legal tender in commercial markets, the 
Staff Side found the Council of limited use in pursuing the 
economic interests of its members. 


There were further restrictions on the usefulness of the Coun- 
cil as a consultative mechanism. The Official Side insisted that the 
Council’s proceedings be kept confidential. This meant that Staff 
Side members could not keep their own organizations and mem- 
bers informed of the progress of the Council with respect to 
matters in which they were interested. 


In addition, it was not clear what portion of the public service 
fell within the Council’s mandate. In practice, the Council dealt 
mainly with matters of concern to employees who were covered by 
the Civil Service Act and the Staff Side consistently opposed 
giving seats on the Council to union representatives even though 
they justly claimed to speak for large numbers of government 
employees who were exempt from the Act. 
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As late as 1964, Professor Frankel of McGill University 
considered that the Council was the logical institution on which to 
base a collective bargaining system, but this development did not 
take place, primarily because the concepts on which the Council 
was based were derived from Britain and were out of tune with 
Canadian industrial relations norms and employee expectations. 


The Council did, however, make a major contribution to the 
development of staff relations in the public service. Implementa- 
tion of its recommendation for the voluntary revocable check-off of 
staff association dues was the single most important event in the 
development of staff relations in the federal public service prior to 
the decision to implement collective bargaining. The check-off 
gave the associations a secure financial base and put all levels of 
the bureaucratic hierarchy on notice that the government recog- 
nized that the associations played an important role in staff 
relations. The Council also made a major contribution in develop- 
ing medical insurance plans for employees and their dependents 
prior to the introduction of universal hospital and medical 
insurance. 

With the advent of collective bargaining the NJC was given a 
new role and a revised constitution. Its essential function now is to 
consider matters that may better be considered on a service-wide 
basis rather than bargaining unit by bargaining unit. The Council 
may consider matters which are subject to bargaining but are, by 
agreement between the parties, referred to it. Matters referred to 
and resolved by the Council under the new regime include the 
travel regulations and the isolated posts regulations. The Council 
also played a role in the implementation of the Manpower Adjust- 
ment Program of 1969 and 1970 and was closely consulted in the 
development of the Parliamentary Resolution on Bilingualism in 
1973s 


Introduction of the Bargaining Regime 


The government announced its intention to introduce collec- 
tive bargaining for the public service in 1963. The Preparatory 
Committee on Collective Bargaining in the Public Service pub- 
lished its report in July, 1965, and the Public Service Staff 
Relations Act (PSSRA), the Public Service Employment Act and 
the amendments to the Financial Administration Act (FAA) 
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required to specify the Treasury Board’s responsibility for person- 
nel matters under the new regime came into effect in March, 1967. 


A unique feature of the collective bargaining arrangements 
established by the Public Staff Relations Act is that, for the first 
round of bargaining, appropriate bargaining units were predeter- 
mined. For the first round of bargaining, the Act required the 
Staff Relations Board to certify bargaining agents for units com- 
posed of employees in the occupational groups established by the 
Classification Revision Program carried out by the Civil Service 
Commission. 


The Classification Revision Program, on the whole, went 
smoothly despite the fact that it was carried out by the Civil 
Service Commission whose successor the Public Service Commis- 
sion, was to have no responsibility for classification. “Red circling” 
(allocation of a position to a salary range in the new classification 
plan with a lower maximum salary than it had in the old classifica- 
tion plan) encountered strong and vocal opposition, but the storms 
of protest that greeted the 1919 classification proposals of J. 
Arthur Young & Company did not recur. 


There were two main reasons for the relatively smooth intro- 
duction of the new classification plan. First the Preparatory Com- 
mittee consulted extensively with employee organizations in de- 
veloping its recommendations and the organizations generally 
accepted the Committee’s view that the old classification system 
was quite unsuited for bargaining and that a new classification 
plan was a prerequisite to introduction of collective bargaining— 
the primary goal of all employee organizations. The Bureau of 
Classification Revision continued the consultation with employee 
associations that the Preparatory Committee had initiated so that 
the employee organizations were knowledgeable about the new 
classification plan and had some input into its development. 
Secondly, the government softened the impact of “red circling” by 
approving salary increases for employees in “red circled” positions. 


To rely on an independent commission which had the statu- 
tory responsibility for classifying positions, to design and imple- 
ment a new classification plan that would serve as the vehicle for 
identifying appropriate bargaining units for the first round of 
bargaining but which, at the outset of the bargaining regime, 
would transfer the responsibility to the Treasury Board, posed a 
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potentially difficult problem. The Bureau of Classification Revi- 
sion, formally part of the Commission’s staff, was housed in 
separate premises from the remainder of the Commission’s staff 
and recruited its own staff. The Bureau was also placed under the 
policy direction of the Classification Policy Group which consisted 
of the three Commissioners, the Chairman of the Preparatory 
Committee on Collective Bargaining and the Secretary of the 
Treasury Board. The appointments of J.D. Love who had been the 
Preparatory Committee’s secretary as the Bureau’s first Director 
and of John Carson as Chairman and Sylvain Cloutier as Commis- 
sioner facilitated the transition to the new regime. Carson had 
been a senior staff member of the Glassco Commission and later 
Advisor on Personnel to the Secretary of the Treasury Board and 
Cloutier had been the Associate Secretary of the Preparatory 
Committee. 

The Preparatory Committee considered the possibility of 
recommending a statutory prohibition against strike action. It took 
the view, however, that, for most parts of the public service, a 
“strike would be indefensible and a lock-out unthinkable’, and 
concluded that the recent history of the service made it difficult to 
defend a statutory prohibition of strike action on the grounds of 
demonstrated need. Strike action was taken by the postal workers 
before the legislation based on the Preparatory Committee’s report 
was passed by Parliament. In the face of the demonstrated willing- 
ness of some of its employees to participate in work stoppages, and 
of the position of the New Democratic Party that the right to 
strike is an essential component of a system of free collective 
bargaining, the Pearson government, in a minority in the House of 
Commons, incorporated in the Public Service Staff Relations Act 
provision for bargaining agents to select either the arbitration or 
the conciliation-strike avenues for settlement of collective bargain- 
ing deadlocks. 
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CHAPTER 2 


CURRENT INITIATIVES 


During the initial work in preparation for the government 
position for the Special Committee, proposals were made for 
improved management of senior public service managers, (SX and 
SM). The Working Group proposals to the Committee of Senior 
Officials, and the subsequent PSC submission to the Special 
Committee emphasized that improvement in the management of 
human resources in the public service will be achieved only 
through strengthening the abilities and the will of public service 
managers to do a good job of managing people. Work now 
underway to establish high standards of managerial competence, 
to identify managerial jobs and to select and develop managers 
accordingly is of vital importance. 

The framework for delegation of staffing authority and for 
procedural regulation of the staffing process has undergone signifi- 
cant change. The focus of the Public Service Commission’s 
approach to audit has been shifted to the quality of departmental 
machinery set up to manage the staffing function. Renewal of 
instruments of delegation is tied directly to the results of biennial 
audits, with the renewal of delegation depending on the results of 
the audit. Sub-delegation patterns within departments are 
reviewed during the audit, and sub-delegation to line managers is 
increasingly subject to the availability of the services of certified 
staffing officers. The Public Service Commission has strengthened 
its personnel support to departments by inaugurating a certifica- 
tion program for staffing officers, and by providing monitoring and 
consulting services from its Staffing Branch. The PSC has also 
undertaken a program to remove certain regulations pursuant to 
the PSEA. 

The recently issued TBS-PSC policy on Performance Review 
and Employee Appraisal is a most important element of the 
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change. So many decisions with respect to the management of 
employees depend on the knowledge of how well they perform and 
of their strengths, weaknesses and potential for advancement. This 
policy warrants every departmental effort to introduce it quickly 
and well. 

On the labour relations front, two bodies which provide for 
resolution of problems between public service authorities and 
bargaining agents are influencing the quality of labour-manage- 
ment relations. Our working paper notes the establishment of a 
Joint Consultation Committee by the PSC to provide at least a 
forum for the exchange of views related to matters under the 
Public Service Employment Act. The committee, made up of 
heads of bargaining agents, a number of deputy ministers, and the 
Public Service Commissioners, has established its terms of refer- 
ence and initiated discussion on issues of concern. Bargaining 
agents are now consulted by the PSC at the very first step toward 
changes in selection standards. Prior to a departmental audit, 
bargaining agents have the opportunity to provide information 
concerning their experience with staffing in that department. 

The National Joint Council has been made more effective by 
the introduction of a dispute resolution mechanism; of recourse to 
the originating committee in cases of a disputed interpretation of 
an NJC agreement; of by-laws which bind both parties to NJC 
agreements; and of the establishment of a permanent general 
secretary. 

These reforms are indications of the dedication of those 
responsible for bringing about the best public service possible. The 
success of these efforts is, however, limited by the bounds of 
current personnel legislation and of the overall approach to man- 
agement. Those who seek significant improvement will need to 
introduce change much more fundamental than reform of existing 
systems—aindeed, they will need to start with the very philosophy 
which motivates the management of the public service. 
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PART C 


MANAGEMENT IN THE 
PUBLIC SERVICE 
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CHAPTER 3 


A PHILOSOPHY OF 
MANAGEMENT 


Introduction 


Philosophy of Management and Quality of 
Personnel Systems 


The terms of reference for the review directed the Commit- 
tee’s attention to the concern for a more efficient personnel 
management system and for efficient and effective service to the 
public. Our recommendations address these concerns while recog- 
nizing that basic improvement will not be achieved simply by the 
modification of existing systems. More fundamental issues are at 
stake. 

Behind all systems stands the management of the organiza- 
tion which makes the systems what they are, for better or for 
worse. In all organizations, systems are a direct reflection of 
corporate management philosophy—its attitudes and values. This 
is true whether that philosophy is articulated or simply derived 
from the behaviour of top management. The systems adopted may 
reflect autocratic management and minimal authority for decision-: 
making at subordinate levels; or bureaucratic management and 
over-regulation. At the other end of the scale, it may reflect 
non-management, with its associated web of conflicting systems; or 
it may reflect results-oriented management and goal systems 
which are the objective of effective managers. 


Management in the private sector reveals the philosophy on 
which its thinking and attitudes are based in the very slogans 
adopted in a company’s advertising messages. The implications for 
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the design of management systems are self-evident in the following 
readily identifiable maxims: 


“Goods satisfactory or money (cheerfully) refunded.” 
“Our employees are our most valuable asset.” 

**, .but to the people of this town, AVCO is me!” 
‘“‘We’re number two, so we try harder.” 

“Our product is steel; our strength is people.” 


If we are to get at the root of questions concerning efficiency 
and effectiveness of systems and service to the public, we must 
address the fundamental issue of management philosophy. Effec- 
tive personnel management can only flow from a sound philosophy. 
It cannot exist in a vacuum nor can it be effective if it conflicts 
with corporate philosophy. 


The Public Service Attitude Toward a Philosophy of 
Management 


The Committee’s wide-ranging discussions with a cross sec- 
tion of the public service, especially after publication of the 
working paper, justify this conclusion: there is now wide accept- 
ance, at least intellectually, of the idea that managers and staff 
throughout the service will more likely perform in a manner that 
will lead to a productive organization and to achievement of 
mission if they know in advance what management expects of - 
them. They need to know all of management’s expectations—what ~ 
kind of management practices they should follow, in what areas 
high achievement is expected, what kind of relationship should 
exist between peers and with employees—in short, what philoso- 
phy of management they espouse. 


Even public servants who were scarcely aware that such a 
thing as management philosophy existed nevertheless reflected the 
need for a goal-oriented system. They clearly saw a goal-oriented 
system as a means whereby the organization and its members 
could determine what was to be accomplished and to which they 
could then direct their efforts and resources. And they considered 
it impossible—or at least unfair—to be held accountable for 
failing to achieve goals that were not initially specified, had not 
been discussed with them, and which they had certainly not 
accepted. 
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The Current Practice vs. ‘“‘Best Practice” in 
Personnel Management 


The most frequently asked questions relating to the working 
paper are these: 


e Why are the problems in personnel management so severe? 


e Does the working paper faithfully reflect the current calibre of 
management? 


There are some who consider the paper too uncritical of 
management practice and personnel systems and that the situation 
is much worse than portrayed. Others hold the opposite view. The 
views of each group are undoubtedly valid from their particular 
perspective. However, the question must be asked, “Compared to | 
what?” The standard used in this report is “best practice” to the 
degree that the Committee has been able to define it, with the help 
of many intervenors, from both the private and public sectors. 


It is not difficult to understand why personnel management is 
in its present state—in the absence of performance criteria, it 
would be unreasonable to expect otherwise. The public service 
simply lacks a system that defines goals, secures the commitment 
of managers to their achievement, and feeds back progress reports 
to provide the mechanism for accountability. There can be no 
positive assurance of effective management in the absence of a 
mechanism to convert performance criteria (i.e., philosophy of 
management) into operating reality. 

Similarly the question is answered concerning the extent to 
which current practice diverges from best practice. The working 
paper provides abundant information consistent with the above 
analysis. This information also demonstrates, by exception, that a 
good level of performance is a realizable goal. 

In this chapter, we discuss our findings and make recommen- 
dations for changes in direction which we believe will achieve two 
objectives—a climate conducive to improved effectiveness and 
productivity, and greater job satisfaction. Our proposals represent 
a prerequisite to achieving accountability. They support our con- 
viction that building on the strengths of good practices that 
already exist is the best way to improve managerial effectiveness. 
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At this point it is appropriate to acknowledge the helpful 
responses to the working paper which came from various sources— 
central agencies, unions, deputy heads, personnel directors and 
many others—on which we have drawn heavily in preparing this 
chapter. 


Management Philosophy and 
Characteristics of the Organization 


The evidence of an organization committed to a sound man- 
agement philosophy is readily apparent: 


1. The existence of an articulated philosophy of management—a 
clear declaration of a credo based on the beliefs, values and 
attitudes of corporate management, which constitutes the bed rock 
on which the practice of management and management systems 
are based. 

2. Consistent behaviour that demonstrates commitment to the philo- 
sophy by everyone from corporate management through all levels 
of the organization. 

3. Systems that clearly reflect and reinforce the philosophy. 


In the presence of such a philosophy, by definition, the 
members of the organization are aware that there exists a commit- 
ment to effective management. In its elaboration, it clarifies the 
desired attributes of management, and of managers, in terms of 
knowledge, abilities, experience and potential, and confers what- 
ever rewards may be available on those whose performance is 
deserving. 

It makes clear to current, would-be, and potential managers 
more precisely what is expected of managers. Individuals are thus 
able to assess their own capacity and their interest in management, 
embark on development activities toward that end, evaluate their 
own performance and, indeed, select different career goals if 
indicated. 

In an organization committed to a sound management 
philosophy, there will be found, as surely as night follows day, the 
kind of infrastructure that has been urged on the public service by — 
Royal Commissions and other bodies over the years: a single, fully 
responsible corporate management, accountable for the perform- 
ance of its responsibilities, and clear lines of accountability to 
senior management from the lowest responsibility centres upward. 


44 


Within that framework, specific goals that are agreed be- 
tween corporate and senior management, and similarly established 
between managers throughout the organization provide an agreed 
direction for the organization and common agreement on the 
results to be achieved. Such a system supported by appropriate 
evaluation and control mechanisms, not only provides the closed 
loop essential to achieving accountability but the means of spring- 
ing managers free to manage their organizations effectively. 
Through it, managers can be required to manage in a milieu in 
which they can realistically be held accountable for desired and 
predetermined results. 


In our examination of personnel management in the private 
sector, we were impressed by the enormous emphasis that compa- 
nies place on the need for top management involvement in, and 
commitment to, the management of human resources. The prevail- 
ing view was that a philosophy of management has a significant 
impact upon personnel management. Whether the philosophy is 
formally expressed or informally conveyed, corporate managers 
were convinced that its effect on personnel is significant, since 
what happens on the “front line” is a reflection of the tone set by 
senior management. Employees are influenced by the action and 
attitudes of their managers to a far greater extent than they are by 
inanimate rules and regulations. Consequently, management’s 
behaviour toward its employees will reflect the degree to which a 
philosophy is supported by senior management. A philosophy thus 
serves as a reference standard for personnel practices, including 
employer-employee relations. It in fact determines, as one deputy 
minister observed, the pattern of working relationships that will 
form and characterize the work place. 


Signs that the Public Service is Ready to Adopt a 
Philosophy of Management 


In some departments, we observed striking and exceptional 
examples where the philosophy of management espoused by a 
deputy minister, and apparently shared by his management team, 
had permeated a large part of his field organization—where field 
managers “talked the same language’, displayed a common 
philosophy, pursued the same goals and, at least from the point of 
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view of personnel management, had created a climate conducive to 
higher productivity and effectiveness than we were able to observe 
in other parts of the service. 


We saw exceptional examples of highly competent field 
managers who typically had developed their knowledge and skills 
in some other milieu, or who had acquired as much managerial 
skill and knowledge as possible through their own devices—home 
study, evening university courses, then by trial and error applica- 
tion on the job. We also observed large and small pockets of 
relatively superior performance within a department, branch or 
field unit. This was a direct reflection of line and staff managers 
electing to live by an effective management philosophy, despite the 
predominant characteristics of the organization around them. 

We not only saw evidence of sound management philosophy in 
the practices of individual managers, but examples exist where 
such a philosophy has been fully articulated and published. These 
statements consistently reflect a philosophy that rejects the 
authoritarian, non-participative, uncommunicative and centralized 
system that should have died years ago. They encourage, instead, a 
flexible, entrepreneurial, professional, and participative style of 
management. In these cases, management is clearly results-orient- 
ed. Goals, rather than directives, energize the system, and results- 
oriented controls are used to evaluate accomplishments. 

Further evidence of this trend is to be found in the activities 
of central agencies, where considerable development work is 
underway, relating to 
(a) a selection guide for senior executive jobs, 

(b) a knowledge base profile for senior managers and executives, 
and 
(c) training and development for senior managers and executives. 


In each of these projects, the underlying values provide the ma- 
terial from which a helpful philosophy of management could be 
extrapolated. The progress that has been made since the beginning 
of our review is taken as further evidence that our recommenda- 
tions in this chapter are realizable. 


The Practicality of Successfully Marketing a 
Philosophy of Management 


The Special Committee believes it is both timely and practical 
to articulate a philosophy of management at the corporate level. 
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To achieve an improved calibre of management, a philosophy must 
be expressed in clear, objective terms from which will flow the 
sub-objectives and action plans necessary for its realization. 


The evidence cited above demonstrates that a lot of ground 
has already been broken; we are not exploring unfamiliar territory. 
There are strengths to be built on. Any reluctance on the part of 
individual managers can be overcome if a system-wide approach is 
taken in which corporate management and deputy heads work as a 
team to define a philosophy and agree on goals for its implementa- 
tion, remembering that agreement on goals implies the specific 
commitment of each party concerning its contribution to achieve- 
ment of the goals. It is a two-way street. 


The Challenge to Corporate Management 


In our travels across the land, we were by turn reassured and 
distressed by our perceptions of the quality of management and 
supervision. The quality of management required, for example, to 
successfully control the flow of air traffic in this country, to 
develop and place high-technology satellites in orbit, to maintain 
the country free of imported plant, animal, and human diseases, to 
provide employment services to an appreciative clientele, has not 
escaped us. Yet, there exist fundamental weaknesses in systems, 
which, in turn, are reflected in the performance of managers. 
There is no doubt that this shortcoming has a direct effect on the 
quality of service to the public. 


In our review of regulations, processes and systems of person- 
nel management—selection, promotion, training, evaluation of 
performance, and above all the management of people—a questio- 
ning of the management philosophy on which they are based was a 
recurring theme. Throughout our review we constantly tested our 
perceptions with employees and senior managers, who generally 
confirmed them. The picture was never, of course, all black or all 
white. Rather it was one that most often displayed a random 
distribution of strengths and weaknesses within and among depart- 
ments. The most frequently recurring theme was weakness in 
personnel administration and the management of people, and, a 
sub-set of that, the quality of labour-management relations. This 
was particularly so outside of the national capital. 
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The Penalty Paid for Lack of a Sound Management 
Philosophy 


The strength of the Committee’s conviction that fundamental 
changes in attitude are urgently required to ensure high-quality 
management at all levels in the public service accounts for our 
critical treatment of the current situation in this section of our 
report. | 

To achieve such changes, attention must focus first on the 
highest levels of management—the central agencies—because it is 
from that level that leadership for change must be initiated and 
because it is that level which is overwhelmingly perceived as the 
inhibitor of change in the directions proposed. Our report would be 
quite misleading if it did not reflect the widespread concern over 
current conditions that so clearly exist. 

At the central agency level—the level to which departments 
look for corporate management leadership—no philosophy of man- 
agement has been articulated. This may be because responsibility 
is so diffused at that level. However, a de facto philosophy can be 
deduced from management style, attitudes, and practices, from the 
design of management systems that originate at that level, and 
from the manner in which it interacts with departments out of a 
position of power. 

It is at the interface between the Treasury Board and depart- 
ments that philosophy of management is polarized. Corporate 
management is seen as activities-oriented, and authoritarian. It 
directs and sets tasks for departments, it tends to prescribe the best 
ways to perform tasks through voluminous policies and guidelines, 
and it controls organizational structure. Consultation is frequently 
inadequate, new requirements are imposed without adequate 
regard for resource implications, and controls or constraints are 
too often applied universally when selective application would be 
more effective. Dialogue and interaction with corporate manage- 
ment is generally between relatively junior non-management- 
oriented personnel on the corporate side and managers up to the 
deputy minister level on the departmental side. One deputy minis- 
ter put it this way: 

It’s a queer world where those who have some competence and 

experience (in departments) must train and educate those who do 


not (in central agencies); who thereby gain the competence and 
experience to lay down procedures and control those who taught 
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them! It’s an even queerer world where some relatively junior 
inexperienced official in the Treasury Board Secretariat can exercise 
an effect on my department which would not be possible by a much 
more senior competent officer inside the department, and to over- 
come the effect of that junior inexperienced TBS officer requires the 
concerted attention of several senior members of departmental man- 
agement including the deputy head. 


In such a directive-oriented system, almost the only potential 
satisfaction to be gained by departmental officers is that of 
knowing that they have performed as directed. Deputy heads and 
others have made it clear that they derive no satisfaction from this 
system. With respect to communications, one deputy head 
observed that, at approximately the same time as there was no 
communication with deputy heads on accountability in the bilin- 
gual program, a Treasury Board letter drew attention to the lack 
of communication within departments. It went so far as to require 
that departments outline to the Treasury Board Secretariat the 
plan that the departments would be introducing to improve com- 
munications downward in the department. 

Some notable exceptions to the rule have taken place, not- 
withstanding the generality of the above description. There have 
been instances in which substantial consultation had taken place 
on the content of some policy statements. We also recognize that, 
in the ambience of TBS, certain arbitrary decisions must be taken 
by the Treasury Board on what problems are to be given priority 
and how they are to be attacked. In the absence of a well 
understood philosophy of management, the ministers lack a 
rationale within which they can deal with immediate problems, 
particularly in cases where there is a need for them to demonstrate 
their assurance that the particular problem will be attacked con- 
sistently by managers across the public service. 

Broadening this discussion beyond the interface of a central 
agency and departments, we now examine how the absence of a 
philosophy impacts on the public service as a whole. 

In an organization that is by word and deed non-committal on, 
management philosophy, there is no assurance that any of the 
right things will happen and every assurance that the wrong things 
will. There is ample evidence to illustrate that this is so. It is to be 
found, for example, in the Special Committee’s working paper 
with respect to personnel management and in the reports of the 
Auditor General in the area of financial management. 
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A consistent lack of direction in personnel matters, apparent 
throughout the public service, has created confusion among per- 
sonnel administrators, managers, and employees alike. Uncertain 
of how they are expected to manage their staffs, managers have no 
criteria against which their performance in personnel management 
can be measured. The absence of a well understood philosophy has 
impacted negatively on the calibre of personnel management itself. 
A notable example is found in one large department where the 
quality of labour relations in its various divisions ranges from very 
good to poor or bad. 

During the course of our review, we found that a significant 
number of managers lack both skills and knowledge in personnel 
management and have neither adequate incentive nor sufficient 
means to improve their performance. To illustrate, we accumulat- 
ed considerable evidence that managers are frequently selected 
without reference to their competence in managing people. The 
fact that managers are generally not trained to manage their staffs 
compounds the problem. When their performance is evaluated, 
little if any account is taken of how effectively they do manage 
‘their employees. There are generally no consequences for either 
good or bad performance. 

Indeed, many managers attested to the frustration they feel 
because of the inadequacy of their preparation to do their jobs. At 
the same time, employees expressed sympathy for the inexcusable 
situation in which managers find themselves. 

The upheaval, discontinuity and lowered morale created by 
turnover in senior management ranks has been widely recognized. 
In sharp contrast, large scale organizations in the private sector 
can generally experience turnover in senior management ranks 
without a ripple, let alone convulsions. This is true even in those 
organizations with world-wide operations (except when new man- 
agement is brought in to create change). The reason is clearly that 
such companies have a broadly understood philosophy of manage- 
ment, from which flows a common understanding of, and approach 
to, for example, accountability, controls, labour-management rela- 
tions, and selection, promotion, training and development. This 
degree of organizational maturity has not yet been achieved in the 
public service, where the appointment of a new deputy minister 
may herald a drastic change in attitudes and values that sets the 
organization on its ear, and where there exist substantial variations 
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in philosophy, and even conflicting philosophies within a single 
department. 

Two Royal Commissions have urged that managers not only 
be given the opportunity to manage, but be required to manage, 
yet we have clearly not attained that objective. The response has 
been an ever-increasing overburden of rules, regulations, guide- 
lines, directives and controls, which managers today claim are 
sapping the system of its energy. This response—the very antithe- 
sis of modern management philosophy—may marginally prevent 
bad management, but it will never create good management. 
Indeed, it effectively inhibits it. 


Is the Public Service Ready for Change? 


Earlier in this report we expressed the belief that the time was 
ripe for public service corporate management to articulate a 
philosophy of management. There are obstacles to be identified | 
and dealt with in developing a strategy for the implementation of 
this objective. 


In the first place no one central agency is responsible for 
management of the public service. These agencies thus view the 
deputy head as the highest focal point of management. 


Secondly, while many managers thirst for clear indication of 
what is wanted—and many know what is needed—some may 
believe the risks in enunciating a philosophy of management are 
too great. If it reflects values and attitudes that represent distant 
goals at best, the gap between current practice and the ultimate 
goal may be considered too wide to publicly declare such a goal 
and thus invite still more criticism for not instantaneously achiev- 
ing it. 

Thirdly, departmental management may need hard evidence 
that the central agencies would themselves demonstrate commit- 
ment. Otherwise, the deputy head would continue to be caught 
between the millstones of two conflicting philosophies. Similarly, a 
subordinate manager in a department would not willingly declare a 
commitment to a philosophy that is in conflict with his depart- 
ment’s present approach to management. 


Fourthly, the cost in time and effort to turn philosophy into 
practice can be substantial, particularly in highly bureaucratized 
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organizations. The upgrading of management skills and knowl- 
edge, the changing of attitudes and behaviour, and instilling 
concepts such as accountability and value for money, are a slow 
process at best, and not ones that will be entered into lightly. 

Lastly, the present system of detailed and increasing regula- 
tion bespeaks a most pessimistic view of people and of their 
potential for effective management. Furthermore, it is also a 
self-fulfulling prophecy which, if not checked, will lead to ever- 
increasing overregulation and decreasing prospects for effective 
management. 

We have expressed the view that a declaration of corporate 
management philosophy would be useful. At this point we must 
add that we also see it as imperative and urgent. The urgency 
arises from the current state of personnel management. 

The public service has seen the rapid development of a 
philosophy of financial management as a result of the leadership 
provided by the Comptroller General. The appointment of a 
Comptroller General to the corporate management structure was 
thus the key to “selling” a philosophy of financial management. 
The rather substantial pressure that caused all of this to happen 
was the state of financial management as depicted by the Auditor 
General. 

The Committee, while recognizing areas of good performance 
and an improving picture, views the present state of personnel 
management to be at the same state of development as financial 
management was considered to be by the Auditor General prior to 
the appointment of the Comptroller General. Although we have 
not painted in all the detail of the picture, we believe as much need 
exists for improvement in this field of management as was the case 
in the financial sphere. 


Proposal for a Philosophy 


We strongly recommend 


1. a philosophy of management that will establish the com- 
mitment of management at all levels to the people of the 
public service as our most valuable asset—thus, management 
commitment to management of human resources is para- 
mount, reflected in policies and action by concern for 
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— a climate conducive to effective and productive work, 
employee fulfillment, and the attainment of public confi- 
dence in employees’ work 


— employees’ right to contribute to decisions that affect 
them in the work place 


— the clear understanding of each employee with his or her 
manager as to the role and results to be achieved, accom- 
panied by regular evaluation of performance 


— the right of employees to representation, and the value of 
working with employee representatives to identify and 
solve mutual problems 


— the right of employees who feel aggrieved to submit their 
grievance for further review, without fear of adverse 
consequences 


— recognition of variations in peoples’ strengths, weak- 
nesses and motivations 


— fostering of fair and equitable treatment of all, and 
ensuring equal access to employment, training and develop- 
ment, and career opportunities regardless of race, national 
or ethnic origin, religion, age, sex, marital status; creating 
an organizational climate that will prevent, eliminate, or 
redress disadvantages that beset certain groups of 
employees and that will encourage all employees to take a 
more active part in the advancement of their own careers 


— consistency, genuineness, and integrity in human and 
organizational relationships; 


2. a philosophy of management that will establish the com- 
mitment of management at all levels to the importance of 
fully professional management in terms of knowledge, skills, 
and performance, expressed through 


—the selection, promotion, and reward of managers on the 
basis of the quality of their managerial performance and 
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contribution to the organization in terms of results 
achieved 


—an environment wherein each manager knows what is 
expected; wherein delegation, freedom to act, and authority 
to make decisions (and mistakes) are the norm; and where- 
in the manager is accountable for results 


—paramount concern for the most effective use of public 
resources, and that concepts of efficiency and value for 
money, of budgets as public money held in trust, are 
incorporated into the accountability of managers for the 
conduct of the public’s business 


—reliance on self-direction and self-control, in preference 
to the centralized control of a superior authority, expressed 
through a collaborative approach to decision-making and 
review of results between management at all levels, includ- 
ing the corporate manager 


—emphasis on organizational improvement in recognition 
of varied situations and problems which face managers 
with respect to the mission of the organization and the 
human and financial resources available to it; and 


3. a philosophy of management that will establish the com- 
mitment of management at all levels to an overriding concern 
for demonstrably sensitive service to the public, as evidenced 
by 


—sensitivity to the public need as a key criterion for the 
evaluation of managerial and individual performance 


—measures to increase citizen understanding of public 
policies and programs and to increase client and public 
participation in the development and assessment of 
programs. 


On Declaring a Philosophy of Management 


A few sections of the public service have already evolved a 
philosophy of management and put it into practice. The strategy 
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they adopted to accomplish this should prove a useful guide to be 
considered along with those pursued by many private sector 
enterprises. 

The method of simply starting to live in accordance with a 
philosophy is common in organizations that were initially built on 
such a base. As new learning takes place, and as values change, 
only small adjustments are required and are effected almost 
imperceptibly. 

The public service, however, did not start from such base. 
There is no tradition of management philosophy to guide today’s 
corporate management or to induce some managerial consistency 
in departments. The Government of Canada is a vast conglomerate 
of organizations wherein individual departments equate more 
closely with the private sector firm than does the government as a 
whole; and there can be as many different philosophies as there are 
departments. In other respects, the public service is a single 
organization. It is the organization that implements the laws of 
Parliament; the Treasury Board is the employer; the public servant 
works first for the Government of Canada and may be employed in 
several departments in the course of a career; and a single law 
(PSEA) governs staffing practices throughout the service. By itself 
the dissemination of a single philosophy by example and precept 
throughout such a vast and disparate organization would never 
succeed. The publication of a new philosophy has many advan- 
tages. Above all, it exerts a powerful influence on an organization 
to achieve improvement goals. Once published and once top man- 
agement’s commitment is evident, it becomes a stimulant for 
further action and serves as a constant reminder to the individual 
manager. 

The very act of publishing a statement permits positive plan- 
ning and action on many fronts. It immediately becomes a focal 
point for training throughout the organization. It also sets up 
positive pressures for change. In some cases it will crystallize the 
decision of managers at every level as to whether they wish to 
follow.a career in management. 

The only practical strategy is for corporate management to 
develop and enunciate a clear, unambiguous philosophy of man- 
agement; this should be done as a joint undertaking with deputy 
heads, and, most importantly, it must have the solid backing of the 
government to sustain its credibility. 
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Once the underlying philosophy has been so expressed, plans 
for its implementation should be developed by corporate manage- 
ment for its own purposes and tested with departments. Depart- 
ments, in turn, should then develop their own plans which would 
become a contract between department and corporate manage- 
ment. Such plans will inevitably require commitments from corpo- 
rate management if they are to be achieved. We recommend 


that a statement of philosophy of management be jointly 
developed by corporate management and deputy ministers 
and that it be approved by the Cabinet so that there will be an 
agreed and consistent approach to management of the public 
service; and 


that steps be taken as a matter of priority to achieve the full 
expression of the philosophy in terms of management of 
people, delivery of services to the public, management sys- 
tems, and control. This will be achieved if goals and action 
plans are established for each element of the published 
philosophy. 


Some departments will clearly require more time than others 
to achieve all the goals inherent in a philosophy. We recommend 


that corporate management establish for themselves and with 
departments a period not exceeding three years for reaching 
their goals. 


Management Philosophy and Calibre of 
Management 


A statement of philosophy of management represents corpo- 
rate management’s view of how the organization can best achieve 
its objectives. Responsibility for attaining those objectives is placed 
in the hands of its managers. It is thus necessary to identify which 
positions are managerial and to establish the minimum require- 
ments of knowledge, abilities, experience and performance for 
entry into the various levels of management. 

The selection and training of managers must reflect the 
expressed philosophy; accountability and compensation must rein- 
force it. 
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The objective is to ensure that members of the management 
cadre demonstrably possess the required knowledge, skills and 
attitudes to manage people effectively. This must be the basis for 
continued membership and for advancement in the group. 


Selection of Managers 


It is noted in the working paper that managerial competence 
is given insufficient emphasis by selection boards when selecting 
candidates for management or supervisory positions. Board mem- 
bers rarely consider themselves competent to rate an individual’s 
ability to manage people. Nor do they seek evidence of the 
candidate’s knowledge of good personnel practices or of the obliga- 
tions managers must assume in relation to personnel legislation, 
policies, and systems. 

Only recently has attention been directed to the need for 
selection standards that will reflect these requirements by demand- 
ing evidence of knowledge, ability or aptitude in personnel man- 
agement. Yet it is obvious to many that emphasis must be placed 
on a manager’s aptitude and his ability to select, train, develop and 
motivate staff, and to achieve program goals. 

This can only be accomplished by tightening up selection 
procedures so that candidates for management positions are effec- 
tively rated on the basis of such competence. To accomplish this 
we recommend 


that selection standards be revised to require evidence of a 
candidate’s knowledge, aptitude, and ability to manage 
people. Emphasis must be laid upon a manager’s ability to 
select, train, and develop staff with the abilities necessary to 
achieve program objectives; 


that recognizing the importance to the organization of the 
capacity of people to grow and develop with experience and to 
assume steadily increasing responsibilities, potential for 
growth should be a factor in the selection process for 
managerial positions; 


that selection boards assess competence in personnel manage- 


ment by evaluating the candidate’s knowledge, aptitude, and 
ability (track record) in the management of employees, and 
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assess, as well, the candidate’s knowledge of good personnel 
practices and understanding of the obligations that managers 
must assume in relation to legislation, policies, and systems; 


that the candidates for managerial positions be required to 
pass an examination that would test their knowledge of 
management principles and practices, including personnel 
management; 


that the assessment centre technique become a part of the 
selection process for entry into more senior management 
positions; 


that there be published, for the assistance of managers, 
potential managers, trainers, and educational institutions, a 
guide which shows in relatively concrete terms the skills, 
knowledge, and performance criteria for managers and the 
nature and implications of accountability; and 


that early action be taken to identify a distinct management 
group, with a classification and related systems that meet the 
requirement of a separate management identity. Positions in 
this group must be jealously guarded and preserved for those 
with management responsibilities. 


Training of Managers 


Training in human resources management for those who 
manage small or large staffs remains inadequate in a number of 
ways. To begin with, training and development often takes place in 
a vacuum of managerial objectives. The absence of a management 
philosophy results in lack of clarity and understanding of impor- 
tant goals to which training objectives should be tied. Few depart- 
ments make such training universally available and fewer make it 
mandatory. Training tends to focus substantially more on the 
requirements of the personnel system than on the manager’s 
responsibility for selecting, training and motivating staff. In 
marked contrast, firms in the private sector generally place heavy 
emphasis on, and commit considerable resources to, training and 
development of actual and potential managers. Relying in large 
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measure on performance appraisals, line management in these 
firms is expected to assess needs, to play an active role in coaching, 
and to encourage training of subordinate managers. Personnel 
specialists generally provide only policy direction, program de- 
velopment, advice and assistance. 

Formal training, by itself, will not create competence in 
personnel management. There is no substitute for good experience, 
guided by good “people managers” who take the time to demon- 
strate and to teach the elements of good human resources 
management. 

Executives from private sector firms explained to us how a 
blend of techniques is used to develop this kind of managerial skill. 
From rotating managers through the personnel department to 
recognizing them for developing good backup candidates, these 
approaches have proven most effective when top management 
insists upon reviewing progress in human resource management at 
least once a year. 

The Committee was impressed by the number of senior 
executives it met from the private sector who had held senior 
positions in both personnel and line functions, and who had moved 
back and forth between such positions during their careers. The 
public service would do well to emulate this practice. Toward this 
objective, we recommend 


that a formal training and development program be estab- 
lished for managers, based on departmental objectives, on a 
well-understood management philosophy, and on service-wide 
skill and knowledge requirements. Prior to promotion, 
managers should be required to take training to prepare them 
adequately for management of human resources; the particu- 
lar requirements of training to be determined by an assess- 
ment of the individual’s skills and knowledge shortfalls; 


that senior management insist upon reviewing the effective- 
ness of human resources management. We underline the 
Public Service Commission’s position that “only when the 
effectiveness of human resources management and the mana- 
ger’s accountability for it are measured and assessed will 
training and development needs be readily apparent. Perfor- 
mance appraisals must therefore be used to identify and plan 
training and development needs,” and 
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that consideration be given to the following techniques for 
developing competency in personnel management: 


— “twinning”, wherever possible, a new manager with one 
who has established a solid “track record” in human 
resources management 


— encouraging a career progression pattern such that it 
becomes demonstrably clear that experience in both line 
and personnel staff positions is the preferred career path 


— rotating managers through the personnel organization on 
assignment 


— using assessment centres for training purposes by way of 
the assessor role 


— giving back more management responsibilities to line 
managers (e.g., grievance handling) 


— recognizing managers who develop good back-up candi- 
dates (e.g., through positive performance appraisals) 


— exposing personnel specialists to line experience. 


There are special cases that will require flexibility in adapting to 
this change; for example, many managers today will meet some 
but not all requirements. In these cases, individual goals should be 
established to close the gap over a reasonable period of time. The 
individual should depend heavily on his or her own initiative and 
resources to supplement whatever the department can provide. The 
public service must, at times, recruit people who are quite lacking 
in management experience into managerial positions because of 
specialized technical or professional knowledge and competence. 
In such cases managerial training and development plans would 
have to reflect the exigencies of the particular situation. 

A more detailed treatment of training and development is 
found in Part F—Chapter 14. 


Accountability for Personnel Management 


Clear, well understood, lines of accountability for the man- 
agement of human resources must be established for all public 
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service managers. All of them regardless of level, must understand 
their responsibility, the results to be achieved, their relationship to 
others on the management team and, specifically, their degree of 
accountability for personnel management actions. 

Accountability will be attainable only when performance 
appraisal and goal systems are in place. The Royal Commission on 
Accountability and Financial Management stated the proposition 
in these words: 


For a comprehensive system of accountability to work, senior depart- 
mental managers must develop objectives that are understood and 
accepted, that conform with Government priorities, and that provide 
an adequate basis for the subsequent evaluation of departmental 
performance. Each responsibility centre in turn must develop subor- 
dinate objectives so that the department has an integrated system of 
objective setting and performance measurement that links the efforts 
of each manager to the performance of the department... 


At the same time, there must be unequivocal definition of the 
relationship between central agencies and departments in the 
matter of delegated authority in personnel matters and the degree 
of accountability, responsibility, or “contractual” obligation it 
entails. 

Government action must come to grips with the problem of 
accountability. Without this basic step, management of the public 
service’s human resources cannot be adequately improved. 


Managerial Compensation 


While managerial compensation is not within our terms of 
reference, the role it plays in a management system is too signifi- 
cant to ignore. The concern addressed here is not relativity with 
the private sector, but the integrity of the public service system 
and internal relativities, and their relationship with managerial! 
accountability. 

Currently, the system results in certain senior managers being 
paid less than those they supervise. This is not brought about 
because of the necessity to pay higher salaries to attract highly 
specialized, or scarce professionals. In other cases, people assume 
significantly increased responsibility through promotion without 
added compensation. 
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In a regime where managers are truly held accountable for 
the results they achieve, and for their contribution to organization 
results, it is normal that the best be rewarded for their efforts. 
Where the ceiling on a manager’s salary is so low that even a 
subordinate’s salary can equal or exceed that of the manager’s, 
superior results cannot be recognized. 


It is not our role to attempt to explain how or why such a- 
bizarre system exists. We merely point out that such a system, 
apart from its demotivating value, makes a mockery of a system of 
accountability and performance-related pay systems. 


Conclusion 


Following our hearings, we attempted to draw some conclu- 
sions concerning first, the views of public service managers on 
what constitutes effective management, and second, the extent of 
commitment to effective management. 

Starting at senior levels we found, for the most part, a strong 
desire and good intentions. There was a rather widespread attitude 
that good intentions were obstructed by central agency practices. 
At the same time, the central agencies’ desire was no less strong, 
although there was not a common view as to what constitutes good 
management. 

We found that the ideals to which a senior manager sub- 
scribed were frequently not reflected in the practices of the 
organization, although the manager believed they were. At times, 
indeed, they were in direct conflict. 

In only exceptional cases were there clear, unequivocal state- 
ments—that is, any statement—which in a positive or planned way 
will lead the public service to achieve the levels of performance of 
which it is capable in the management of its human resources. 


It has become abundantly clear that corporate management 
must declare what it wants, what it stands for in respect of 
people-management. Managers at all levels must know, unions 
must know, and so must employees. 

It has become imperative to make clear that the public 
service of Canada is committed to effective, efficient and respon- 
sive service, to the sound management of its resources of people, 
money and time. It is not reasonable to leave this to more than 


62 


15,000 individual, often unprepared, managers to determine a 
philosophy each in his or her own way. 


The ultimate goal of management is results. Not all managers 
subscribe to the basics of the philosophy we have proposed. If these 
managers can demonstrate achievement of satisfactory results in 
all areas of their responsibility, then no one should ask for more. 


It is our conviction that management of the public service, 
when based on a philosophy of management that represents the 
leadership style of some of our most successful institutions, would 
pay handsome dividends. It is a sobering thought that even a five 
per cent improvement in the productivity of people in the federal 
public service would yield a return in excess of $350 million. 


Management Philosophy and 
Labour-Management Relations 


For more than half a century the government has recognized 
and accepted a role for employee organizations in the public 
service. In 1967, it greatly extended the power of that role in the 
passage of the Public Service Staff Relations Act, which was, at 
the time, regarded as a milestone in labour legislation. 

Good labour-management attitudes to labour relations, cha- 
racterized by open and honest relationships between the parties, 
will not only protect service but improve it. Without the corporate 
management lead, that quality and consistency cannot be 
achieved. 

There is a need in the public service for commonly understood 
principles and guidelines to convey management’s beliefs, attitudes 
and intentions towards employees and their respresentatives. 

Corporate management must establish guidelines that set the 
management tone in relations across the service. Deputy heads 
must ensure that guidelines are understood within their depart- 
ments and that further guidelines more particular to their own 
department are promulgated. 
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PART D 


INDEPENDENT AUDIT 
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CHAPTER 4 


AUDIT OF PERSONNEL 
MANAGEMENT 


The last independent review of the effectiveness of personnel 
management in the public service was undertaken more than 
fifteen years ago by the Royal Commission on Government Organ- 
ization (the Glassco Commission) in the course of a much broader 
examination of the management of the public service. 


The failure to implement some of the fundamental and 
detailed recommendations of that Commission has meant that 
certain problems identified by Glassco persist to this day. At a 
level of detail, for example, Glassco asserted in 1962 that there 
would be a need for “‘appraisal of the performance and potential of 
individuals and planning for the further development of employees 
with high potential.” It was not until June, 1979, that a compre- 
hensive policy on performance review and employee appraisal was 
issued, a requirement universally agreed to be fundamental to an 
effective personnel system. 

Glassco demonstrated two things—first, that a high-quality, 
independent audit of personnel management is of inestimable 
value and second, that the value of an independent review will not 
be secured unless a system exists that will regularly highlight any 
failure to implement sound recommendations emanating from such 
reviews. Glassco also demonstrated how professionally-competent 
independent reviewers can find innovative, imaginative, and com- 
mon-sense improvements and solutions—probably of an order that 
could not reasonably be expected to be generated internally. 

Currently, no independent mechanism exists to review, in 
total, the effectiveness of public service personnel policy, systems, 
practices and management. Yet involved in this consideration is an 
expenditure in excess of $7 billion in salaries and fringe benefits, 
the quality of service to the public, and other vital functions of 
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government, to say nothing of the working lives of 285,000 human 
beings. 

Contrast this to the situation that prevails respecting financial 
management: 


— an independent Auditor General with large financial resources, 
who employs or purchases professionally competent auditors and 
reviewers and who carries out exceedingly extensive audits 

— a Comptroller General who, as part of the corporate management 
function, has responsibility that ranges over the entire financial 
management function, with the capability of generating extensive 
system-wide improvements 

— a financial audit capability in departments and agencies. 


The Special Committee believes that an effective, independ- 
ent, on-going audit of human resource management and personnel 
administration, including the audit of adherence to employment 
legislation, has the potential to contribute more to improved 
management in years to come than perhaps any other mechanism. 

The capacity for self-generated improvement in a system as 
large as the federal public service is limited. History has repeated- 
ly demonstrated the kind of results that should be expected in this 
regard from the corporate management of a large public service. 
Nothing exists in any public service that remotely matches the 
power of a balance sheet in generating good management prac- 
tices, despite the prodigious effort that has been put forth by the 
Canadian public service in its search for alternatives. The intro- 
duction of planning and results-oriented management, program 
evaluation, performance measurement systems, cost accounting 
(necessarily modified to the budgeting realities of a public service), 
information systems and performance evaluation have produced 
some dramatic improvements. Any progress toward achieving a 
system of managerial accountability must be regarded as a major 
step forward. 

There is at present no agency independent of government that 
has the power to decide when the time has come to call a spade a 
spade even if some sensibilities are bruised in the process, and to 
declare publicly (i.e., to Parliament) that systems and conditions 
of personnel management are below acceptable standards, even if 
corporate management has been aware of the situation and has not 
taken, or has been unable to take, corrective measures. 
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Quality of public service management is, first and foremost, a 
responsibility of corporate management, which means, in effect, of 
government and of the central agencies. Departments can, and 
many do, devote enlightened, substantial, and sustained effort to 
improve the effectiveness of their operations. Sooner or later, how- 
ever, such efforts run up against central agency systems and manage- 
ment style. At this point the central agencies might be expected to 
make changes, but their power is such that a single department can 
only minimally influence a central agency that is not ready to move, 
or feels it is not free to move, or does not see a reason to move. The 
systems that condition the quality of managerial performance are 
service-wide, designed and imposed by central agencies. They are 
beyond the influence of departmental managers. The essential point 
to be made here 1s that service-wide improvement is absolutely de- 
pendent on leadership at the corporative level. 


While general improvement depends on corporate leadership, 
central agencies historically have not been preoccupied with man- 
agement and systems improvement. Nor are the mechanisms or 
indicators (such as a balance sheet) either in place or available to 
show them the quality, or trend in quality, of their own perform- 
ance as corporate managers. This, as we have tried to demonstrate, 
reflects directly on the effectiveness of the entire public service. In 
consequence, it takes events of almost cataclysmic proportions to 
bring about the system-wide changes necessary to achieve signifi- 
cant improvement. 

The resolution of this problem will not come simply from 
staffing the central agencies with highly skilled, experienced 
managers, although that would help. The problem lies much 
deeper, stemming from the very nature of large-scale public ser- 
vice organization. It is for this reason we believe that only an 
independent auditor, acting as an agent of Parliament and free 
from the inhibitions that constrain the bureaucracy and its corpo- 
rate management, can exercise the influence necessary to develop 
an effective public service, insofar as it can be brought about 
through good management of human resources. 

It is the Committee’s fizm belief that, under the proper 
conditions, an independent auditor would be viewed by departmen- 
tal management as a useful and healthy force. Proper conditions 


would mean: 
(a) an auditor primarily concerned with an efficient and effective 
public service 


69 


(b) an auditor whose staff is visibly competent and objective and 
who sees its greatest reward as contributing to improved 
personnel management effectiveness 

(c) an auditor who is fair and who declares his findings in an 
objective and balanced way and in context, without fear or 
favour in regard to the government, corporate management, 
bargaining agents, or departmental management. 


Effective managers welcome the information that comes from 
a competent audit; it is inevitably useful to them in managing their 
organizations. Information from an external audit serves as a 
check on their own management information, by confirming or 
taking issue with the findings of the internal audit. External audit 
would thus be useful for corporate and departmental management 
alike. 

Identification of unduly costly or inadequately designed poli- 
cies, systems, or practices imposed by corporate management 
would similarly be useful to both departmental and corporate 
management. 

Audit reports prepared by an auditor who is an agent of 
Parliament would be public property and thus permit the public to 
make an independent judgement on the quality of public service 
personnel management. This, we believe, would be welcomed by 
most public service managers. 


By virtue of the very different nature of responsibilities vested 
in Treasury Board vis-a-vis departments, Treasury Board can 
impose decisions that go to the root of managerial and organiza- 
tional effectiveness and are viewed as both necessary and sound 
from the Treasury Board point of view, even though not necessari- 
ly from that of departmental management. Thus, honest and 
substantial differences of opinion can arise between these two 
levels of authority which are now resolved on the basis of power. 
The widening of the decision-making process that would be accom- 
plished by discussion in Parliamentary Committee should have a 
desirable effect on public service management. For one thing, it 
would provide a review of corporate decisions made in the heat of 
the moment to achieve desirable short-term goals that have long- 
term implications which touch the effectiveness of the public 
service. 

One of the greatest values that would derive from external 
audit is the continuing attention that could be brought to bear on 
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previously identified but uncorrected inadequacies. This would be 
achieved by the auditor’s report to Parliament. 

A number of devices exist in the system that either identify 
departures from good practice and policy or ensure adherence to 
policy; thus, from the standpoint of control, they complement the 
audit function. 

One such device is regulation by detailed procedures; indeed, 
overregulation. Another is the delegation system. Restrictions on 
the exercise of delegated authority with respect to organization, 
establishment, classification, and staffing constitute multiple 
restraints on a single managerial action, that of employing some- 
one to do a job. Central agency requirements for detailed depart- 
mental plans and performance reports on many separate personnel 
functions act as a further restraint on the performance of depart- 
mental managers—even to the extent of the Treasury Board and 
the PSC independently calling a department to account over the 
same issues in a single report which the department is required to 
submit to both agencies. 

There are additional checks that may be much more realistic 
and meaningful than those described above. For example, candi- 
dates for employment, employees, and their representatives can 
exert effective pressure to ensure adherence to the law and regula- 
tions. Appeals, redress against violation of collective agreements, 
observations made or pressure brought by bargaining agents or 
representatives of special interest groups to improve treatment of 
their members, and rulings of administrative tribunals and the 
courts all complement the audit process. Together, these forces 
constitute substantial control to discourage actions that do not 
comply with legislation or government policy. 

In summary, a variety of mechanisms exist and additional 
proposals are made in this report, to ensure that individual staffing 
decisions are sound, and to provide redress to offset a bad decision. 
We believe, however, that a major gap in the system of control is 
the absence of a continuous review of the overall system of 
personnel administration and management of human resources. 

We therefore recommend 


an independent parliamentary audit of the overall system of 


personnel administration and management of human 
resources. 
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It is possible, indeed likely, that an independent audit which 
contrasts actual with desirable or best practice would contribute in 
a very positive way to a continuous process in the public service of 
improvement and change, in keeping with changing theory, con- 
cepts and practices of personnel management. If such an audit 
could make less necessary such major interventions as the Glassco 
and Lambert Commissions and the Special Committee, having 
regard for their cost but more importantly for the disruptive 
spasms of change that flow from such reviews, that result alone 
would amply justify the work of an independent auditor. 
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THE MERIT PRINCIPLE AND THE 
PERSONNEL MANAGEMENT 
SYSTEM 


INTRODUCTION 


Against the background of recommendations with respect to 
the overall approach to public service management, the following 
chapters will focus on our proposals with regard to the merit 
principle and the personnel management system. Separate chap- 
ters discuss and make recommendations with respect to merit, 
adaptable personnel management, equal opportunity, collective 
bargaining of staffing, redress, and roles and structures. Provisions 
of the PSEA which govern political involvement of public servants 
are also discussed in a separate chapter. 
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CHAPTER 5 


MERIT 


The PSEA was passed by Parliament to ensure that public 
service appointments would be based on merit. While merit is not 
defined in the Act, it has historically meant selection of the most 
qualified candidates competing for a position, based on their 
relative knowledge, experience and abilities, without discrimina- 
tion or favouritism. 

The determination of merit is left to the discretion of the 
Public Service Commission, which implements and enforces the 
principle through the merit system—the regulations, directives, 
policies and procedures related to the employment of public ser- 
vants, and to their development and advancement in the service. 

In this chapter, we look at the merit principle in its historical 
context. We conclude that, while the merit system may have been 
appropriate for conditions that prevailed in years past, and though 
it continues to achieve its purpose of preventing patronage, new 
and changed priorities necessitate a reinterpretation of merit. 
From this should flow a redesigned merit system, attuned to the 
demands that will be placed on it in the ‘80’s. This suggests a less 
than absolute reign of merit, a frank and open insistence (reflected 
in legislation) that the interests of employees cannot be maintained 
in a state that frustrates the efforts of management to achieve 
reasonable levels of efficiency in staffing the public service. 


Merit and Organizational Theory 
The design and dynamics of modern organizations must take 
into account different conditions than those faced in the past. 


When merit was first adopted in the Canadian public service, the 
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school of scientific management prevailed. The classification of 
work into discrete positions resulted in. selection based on the 
particular duties of a single position, and none other. This position- 
based merit system, which exists to,this day, is based on traditional 
bureaucratic principles of specialization of skills, differentiation of 
work, stable assignment of tasks, and hierarchical organization, 
with progressively greater discretion allowed at higher levels. A 
selection system based on merit involves, in this context, the 
determination of individual suitability to perform a fixed set of 
duties within established limits of discretion. While parts of 
today’s public service reflect some of the above characteristics, we 
would be hard pressed to find this degree of stability in most of our 
organizations. Yet the merit system continues to reflect these 
bureaucratic characteristics. 


Current organizational theory, which views organizations 
more in terms of social systems, suggests that individuals should 
know the results expected of them, have some influence over the 
work they perform and over the possible application and develop- 
ment of their own abilities to varying tasks in support of those 
results. It views healthy organizations as profiting from the inter- 
action among individuals and work groups at all levels of the 
organization. Merit in such post-industrial organizations involves 
the determination of an individual’s suitability in terms of the skill 
or potential he or she brings to the organization, including the 
ability to function in a self-directed environment. 

Those who view organizations as systems interacting with 
larger systems and subject to constant influence from the environ- 
ment, believe that organizational structures and individuals must 
be able to adapt readily to outside forces, such as changing societal 
demands and developing technology. Merit, in their terms, involves 
the determination of an individual’s basic abilities, combined with 
a sensitivity to environmental forces, and ability to develop new 
skills as change dictates. 

Among the organizations that comprise the public service are 
found structure, managerial style and systems that reflect the 
entire range of organizational theory. Yet our merit system is 
firmly rooted in the school of scientific management and no other. 
If the public service is to attract the talent it needs, legislation 
must permit selection on the basis of criteria beyond the individu- 
al’s ability to meet no more than the requirements of a specific set 
of duties. There must be provision for recognition of potential to 
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develop the knowledge and skills that will be required to meet 
projected staff needs. 

Such a wider application of merit is essential to the human 
resource planning required for effective operation of the public 
service. Given the relative stability of organizations in past 
decades, it was appropriate for a rigid classification system to 
govern the organization’s need for staff. In today’s circumstances, 
staffing must build the capacity of the public service to carry out a 
constantly changing mission. Except in routine and seldom-chang- 
ing jobs, description of the precise duties of the members of an 
organization are frequently but a transitory indicator of the total 
requirements of the work to be done. While position descriptions 
are necessary for relating pay scales to work and for exercising 
control over organizations, the basis for selection according to 
merit should extend beyond the strict requirements of a single 
position as it happens to be described at a given point in time. 
Many organizations refuse to publish detailed organization charts 
because they are usually out of date on the day they are printed. 
This is but another manifestation of the phenomena that render 
position descriptions an inadequate basis for selection. We there- 
fore recommend 


that legislation clearly indicate that the determination of 
merit need not be related only to candidates’ qualifications 
for a particular set of duties, but also for a group of positions, 
as appropriate. 


Merit and Collective Bargaining 


No one in the course of our review challenged the appropri- 
ateness of merit as the most important consideration in the selec- 
tion and career advancement of public servants and few disputed 
the contention that there exist other considerations of great impor- 
tance that might attenuate merit. 

Even with the advent of collective bargaining, the merit 
principle has been considered an inappropriate subject for negotia- 
tion. There clearly must continue to be legislative commitment to 
the merit principle to protect the long-term public interest in the 
competence of the public service. The meaning of merit must not 
be eroded in the expedient interest of the employer or of the 
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various bargaining agents. However, under this legislation there is 
room for a great deal of involvement of both management and 
employee representatives in determining the most appropriate 
system to give expression to the merit principle. 


Merit and Political Patronage 


The elimination of political interference from appointments 
made under the PSEA is credited to the sense of responsibility of 
governments, and to a determination of the bureaucracy to keep it 
that way, backed by the effective protective mechanisms and 
involvement of the independent PSC. 

Because public servants are now prohibited from active sup- 
port of a political party, the greatest risk of pressure from politi- 
cians is seen to be appointments from outside the public service. 
With greater political participation of public servants, there will be 
a greater risk of the perception that internal appointments are 
politically motivated. 

The likelihood of any return of political patronage is about 
nil. There are many more forces that work against it today than 
was the case when government first decided to enact prevailing 
legislation. In addition, every government since then has demon- 
strated its determination to protect the merit principle. 

Today we live in an increasingly open society, where the move 
towards greater freedom of information makes the internal 
administration of the bureaucracy much more a matter of common 
knowledge than ever before. Any attempts to make patronage 
appointments would quickly become known. They would be fierce- 
ly resisted by unions and would generate considerable pressure of 
public opinion against them. Nevertheless, latent risk is always 
present, and legislation must reinforce the concept of merit. 


Merit and Administrative Patronage 


In the course of hearings we met numbers of public servants 
who claimed that advancement went to those who were friends of 
the manager. Invariably, however, those who alleged that adminis- 
trative patronage was practised stated the problem in terms of 
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employees’ perception; they attributed this perception to the 
nature of the selection process. Despite our best efforts to secure 
evidence of administrative patronage, neither employees nor their 
representatives were sufficiently exercised to produce it, even 
anonymously. 

A number of practices can exist that may create an impres- 
sion that merit is not fully respected. In the first place, frank 
administrative patronage is possible in the absence of adequate 
selection processes. Secondly, there are managers who prefer to 
promote an employee whose performance they know to be satisfac- 
tory over one whose performance may even be superior, but whom 
they do not know. Finally, an employee who is clearly superior to 
his peers may win advancement through a process that gives 
visibly little consideration to others in the field of competition. Yet 
many employees want the opportunity, often for their own educa- 
tion, to compete for a position, knowing full well that another 
candidate is better qualified. 

Clearly there is a need for a process of full and objective 
assessment of all candidates and, most important, that it is per- 
ceived to be so. It is the quality and nature of the selection 
process—the system which ensures adherence to merit—and the 
demonstrated commitment of managers to select according to 
merit which will inspire confidence in employees that they are 
being treated fairly and equitably. Legislation should continue to 
enshrine merit as the basis for selection and advancement. 


Merit and Employment in the Federal Public 
Service 


Employment in the federal public service, from certain per- 
spectives, continues to be viewed as relatively attractive. In addi- 
tion to providing an opportunity to contribute to important aspects 
of Canadian society, it offers challenging experiences in many 
technical and professional fields not available elsewhere. Terms of 
employment are reasonable at most levels. 

There is no legal protection of tenure in the PSEA, and the 
experience of very recent years has demolished the perception that 
the size of the service makes it immune to economic adversity. The 
public service generally does not treat harshly those promoted 
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beyond their level of competence. Rather, it tends to accept a 
measure of responsibility for such situations and expends no little 
effort in finding better job matches for those employees. In this 
respect, practices in the public sector parallel those of most large 
private sector employers; and continue to frustrate those who 
search each annual report of the PSC to see how many public 
servants were fired. This practice, coupled with the fact that some 
incompetent people do remain on the payroll, has led to the 
perception that public service employment is secure. 

Proposals to deal with the weakness that does exist in the 
handling of incompetent employees appdar elsewhere in this 
report. The prevailing cthic, however, must be that security of 
employment in a jou depends on satisfactory performance, rather 
than on ownership of a particular position. Managers must accept 
the responsibility for initiating remedial action to improve unac- 
ceptable levels of performance, to identify more appropriate place- 
ment, or ultimately to separate a problem employee. 


Career Public Service and Protectionism 


Increasingly, with a labour force generally over-qualified for 
jobs available, the prospect for advancement through a career in 
the public service is an incentive to accept a first job at the entry 
level. One of the advantages of those who enter the public service 
is the preference accorded to employees over outsiders in compet- 
ing for higher-level jobs. In staffing terms this means that, gener- 
ally, a competition cannot be opened to the public if there is 
anyone within the public service who is minimally qualified. 

This preference is the single feature of a career service to be 
found across the whole of our system. What is more, it is often 
argued by some that competitions cannot be opened more often to 
the public because we have a career public service! 

It is quite misleading to label the Canadian public service as a 
career service, although it has produced many able public servants 
who have chosen to devote their careers to progressively senior 
responsibilities in the federal government. One can certainly point 
to notable examples of such dedication. Their career development 
has usually depended on the personal mentorship of a senior 
official with the vision to recognize the long-term interest of the 
public service in attracting and developing high talent. 
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A true career service, however, has certain distinctive features 
which are absent in our service. Most true career services—often 
based on European practice—determine the relative merit of a 
candidate for a range of jobs, and accompany rigorous selection at 
career milestones with conscious strategies to train and develop 
employees towards future requirements, somewhat as _ our 
Administrative Trainee and Career Assignment Programs are 
designed to do for limited groups of public servants. 

Apprenticeship programs elsewhere generally follow a similar 
model, with rigorous selection at entry to the program, a fairly 
lengthy period of coaching and training accompanied by some 
salary progression, and a complete examination of technical and 
operational competence prerequisite to appointment to a journey- 
man level position. 

Career development programs (Administrative Trainee, 
Career Assignment Program, and apprenticeship) have been graft- 
ed onto our classification, staffing and training systems only with 
difficulty, particularly in cases where a person needs to be 
advanced through several classification levels over the life of a 
program. The general system is based on the assumption that 
appointments must be made to a specific position, for which the 
successful candidate possesses the precise qualifications at the time 
of appointment. The development programs mentioned, in con- 
trast, are based on the assumption that an individual will develop 
the qualifications to assume a broad range of responsibilities 
through performance of a sequence of jobs with coaching to 
develop the individual’s ability even though, at the time the 
individual assumes each of the jobs, he or she does not possess all 
of the qualifications. 

It would not be realistic, however, to designate the whole of 
the federal government as a career service, given changing values 
concerning careers and the work place. Many individuals are 
increasingly considering management of their careers as their own 
responsibility, opting in and out of opportunities as they choose. 

On the other hand, in those occupational groups where a 
career service is appropriate, development must not be left to 
chance. Personnel mechanisms, such as appointment to level, 
rigorous assessment tools, and demanding training and develop- 
ment programs are needed. The foreign service has traditionally 
recruited university graduates whose career avenues have been 
through employment in Canada’s diplomatic and trade posts 
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abroad. Although there are now doors open into and out of the 
foreign service, there is no denying the need. for a corps of officers 
who are committed to building the knowledge and experience and 
to accepting the work conditions necessary to serve Canada 
abroad. Similarly, the development of a cadre of persons who 
expect to pursue at least a substantial period of their careers in the 
federal service may be appropriate to other functions. 

Proposed initiatives concerning management of senior manag- 
ers as a service-wide resource could reflect certain of the real 
advantages of a career service. Rigorous standards, competitive 
selection at entry and at key levels in the group, appointment to 
level, with training and development programs tailored to the 
specialized requirements for the group, would enhance the de- 
velopment of essential managerial abilities among senior officers. 

The question of a career service aside, there is considerable 
support for the practice of limiting the manager’s access to the 
public to fill positions. There are certain advantages claimed for 
promotion from within—greater motivation for employees to con- 
tinue to develop their competence, and better protection of the 
organization’s investment in the employee’s knowledge and experi- 
ence. In recognition of these advantages, some feel that employees 
should continue to take precedence over outsiders for career 
opportunities and that, within the limits of practicality, public 
servants should have as wide an access as possible to compete for 
those opportunities for which they are qualified. 

However, there is a price to be paid for an employee prefer- 
ence. In the absence of clear developmental strategies, the selec- 
tion practice of taking a snapshot of a candidate’s qualifications 
for a specific job at a specific point in time, leaving developmental 
considerations aside, combined with a haphazard approach to 
training, at the very least compromises the future overall quality of 
the public service. The tendency to appoint and retain employees 
who are qualified, but barely, and give them no further training, 
dilutes the competence of the service. A certain number of superior 
employees each year leave the service for alternative employment. 
Fewer barely adequate employees do so. A lowering of the overall 
standard is bound to occur in any period of heavy layoff as a result 
of the preference given to rehiring the “least meritorious” 
employee who is on layoff status. If most appointments are of 
laid-off employees, there is little opportunity to strengthen the 
calibre of the service. 
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The interests of service effectiveness strongly suggest that the 
law should not be seen or interpreted as giving employees virtually 
unqualified preference in appointment. There is a value in public 
servants standing the test of competition with those in the outside 
labour market. The present employee already enjoys the advantage 
over an outside candidate of an insider’s knowledge and experi- 
ence. In cases where recent competitions or knowledge of the 
availability of specialized expertise within the public service have 
established that there is not a reasonable likelihood that a highly 
qualified public servant is to be found, the search should simul- 
taneously reach public servants and outside candidates. 

There is also a value in injecting fresh blood into the public 
service to ensure that the service is in touch with recent develop- 
ments in other sectors and generally to improve its sensitivity. 
There is much to be gained from fresh approaches, new insights 
and different perspectives. Furthermore, there are times when 
considerably better-qualified candidates are available from outside 
than from within. It seems reasonable that some of these more 
highly qualified “outsiders” should be admissible to the public 
service. Then too, certain organizations require a work force 
clearly identified with the full range of interests of the communi- 
ties they serve. Particularly where impartiality and balance among 
the interests served are critical, certain staff members need to be 
recognized for their understanding of the forces at play, normally 
acquired only by employment in an organization served by the 
public service. Tribunals which deal with issues in the labour 
relations arena, where staff must be drawn from management and 
union sources, are an example. In such circumstances, there is a 
justification for searching immediately outside the public service. 
Finally, the extension of open competitions should improve the 
recruitment of francophones and women. 

The Special Committee disputes the claim that the federal 
public service is a career service only because the career-service 
concept is one of the principal reasons given for restricting public 
access to jobs in the public service. The Committee does not argue 
for a career service, although it recommends the adoption of its 
characteristics which, manifestly, will improve the quality of man- 
agement. Thus, while accepting the entrepreneurial nature of 
career progression, it sees nothing inconsistent with a higher intake 
than is now the case at other than currently-designated entry 
levels, and much to commend the practice. 
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While advantages would undoubtedly accrue from wide 
application of the practice, the greatest contribution would be 
made by those at senior administrative, technical and professional 
levels, moving into positions whose incumbents are not members of 
bargaining units. 

In all but exceptional circumstances, employment in the 
public service is limited to Canadian citizens. Both landed immi- 
grants and public servants have criticized this provision of the 
PSEA as being discriminatory. Noting that the federal govern- 
ment encourages employers in the private sector to hire new 
Canadians it would seem appropriate for external competitions to 
be open to landed immigrants. We therefore recommend 


that permanent residents of Canada be eligible to compete on 
the same basis as Canadian citizens; 


that first consideration be given to public servants for promo- 
tional opportunities for positions in bargaining units; 


that competition for positions excluded from bargaining be 
opened simultaneously to those inside and outside the public 
service to establish an increased intake of up to 20% of 
positions filled; and 


that competitions be opened simultaneously to those inside 
and outside the public service where there is no reasonable 
likelihood of finding a highly qualified public servant, or 
where there is a specific need to ensure an intake from 
outside the public service. 


The Scope of the PSEA 


If merit is an appropriate and useful basis for selection in 
some public service organizations, it should presumably be applied 
to all. The PSEA provides a basis for a consistent approach to 
managing employees across the service by standards approved, and 
from time to time reviewed, by Parliament. Small agencies gain 
access to a wide pool of public servants to compete for their 
openings. Public servants have greater opportunity to compete for 
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career advancement, regardless of the scale of their own 
organization. 

However, a number of anomalies now exist with respect to 
public service organizations which should fall under the PSEA. 
The review of the evolution of personnel management in this 
report describes cases for exclusion which have been successfully 
argued on the grounds of a need to attract specialized professional 
talent, of the particular conditions of employment for an occupa- 
tion, or of the inflexibility of staffing administration under the 
PSEA. Exclusion has usually been granted because of some special 
circumstance in an organization, whose management has secured 
an ad hoc arrangement which frees it from the constraints imposed 
by the PSEA. 

Our recommendations for a strong corporate manager, estab- 
lishing standards for the management of public servants, assumes 
a unified public service. Within this framework, our recommenda- 
tions included in the chapter, Adaptable Personnel Management, 
envisage the responsiveness of staffing under the PSEA to the 
operating requirements of the range of departments and agencies 
which fall under the Act. 

Merit is an appropriate basis for staffing the public service, 
and those who may implement our recommendations should be 
charged with a review of the characteristics of all organizations of 
the federal government, to determine those where selection should 
be made on the basis of merit under the PSEA and whose 
employees should enjoy the same rights associated with such 
appointment. 

An organization that earlier had won freedom from the PSEA 
and that would be brought under the PSEA as a result of this 
review could be expected to be intolerant of overregulation and 
inflexibility. This attitude could result in very real benefits for the 
entire group of departments now under the PSEA. 


Merit and other Principles 


Merit has never ruled out related principles of good manage- 
ment, such as efficiency, effectiveness, sensitivity, equity, and 
equality of opportunity. In fact, some argue that these principles 
are inherent in merit. Practice, however, has demonstrated that 


87 


merit has been given an interpretation that leaves little room for 
recognition of these collateral qualities. The PSC’s brief to the 
Committee illustrates their conviction that the public interest 
extends beyond the application of the single principle of merit. 
Under the present legislation, PSC recommendations for Gover- 
nor-in-Council exclusion orders are often required to permit recog- 
nition of principles other than merit. There is wide agreement 
within the public service that the additional principles need to be 
highlighted in legislation to signify Parliament’s explicit recogni- 
tion of these principles. 

The discussion below will develop the considerations which 
should form the basis for any decisions to incorporate additional 
principles in legislation, along with merit. 


Merit and Service to the Public 


The conclusions of a recent task force on sensitivity to the 
public merely confirmed the prevalent belief of Canadians that 
government employees do not generally go out of their way to meet 
citizens’ needs. Providing fast, courteous, well-informed services 
becomes a way of life in organizations only if this emphasis 
permeates the organization’s value system so far that continued 
employment and career advancement depend on itu We found 
examples in both the public and the private sectors, where person- 
nel systems, by design, reinforce the understanding of employees 
concerning the importance of customer service. In these cases, 
demonstrated ability to deal effectively with the public was an 
important factor in the selection process. 

Sensitivity to the public must become characteristic of the 
public service. Proven sensitivity should be an explicit element of 
merit. Further, sensitivity to particular client groups should be 
built into standards of selection and evaluation of performance. 
Training programs should include specific goals relating to the 
achievement of a sensitive public service. Those who aspire to 
positions of responsibility in the public service must accept the 
need to gain an understanding of the geographic, social and 
economic fibre of Canada. 


It may appear to some a formidable, if not impossible task, to 
achieve the state where almost every contact made by a member of 
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the public with a federal employee leaves that person feeling proud 
of, or at least satisfied with, the calibre of the public service. The 
task may well be formidable, which is all the more reason why it 
must be tackled. Good public relations must be addressed with the 
skill and vigour that has produced the high standards that exist not 
only in many parts of the private sector but to a more limited 
degree in parts of the public service as well. The latter merely 
proves that the goal is attainable for all parts of the public service. 


Merit and Special Treatment of Designated Groups 


There is a general agreement that merit should offer the 
assurance of equal opportunity of employment without discrimina- 
tion on the basis of race, religion, age, sex or marital status. There 
has been an active debate, however, over a number of years as to 
whether merit allows special treatment of members of groups that 
are under-represented in the public service. Those who have been 
responsible for progress in the implementation of the bilingualism 
policy, for example, acknowledge that accommodations to the rigid 
interpretation of the merit principle have been necessary. Selection 
gates were loaded by aggressive recruiting of French-speaking 
Canadians. Complementary action was deemed necessary to assure 
English-speaking career public servants access to promotional 
opportunities. Hence, an exclusion order was passed by the Gover- 
nor-in-Council suspending the language ability requirements for 
selection to bilingual positions until the successful candidate was 
trained. In sum, progress has been difficult and slow. The fact 
must be faced—if there is to be more rapid achievement of goals 
respecting participation, changes will have to be made in how the 
merit principle is now applied. 

Personnel management legislation and systems must be kept 
‘in tune with government policy concerning employment in the 
federal service if they are not to thwart that policy. If the goal is a 
representative public service, merit will need to be accompanied by 
explicit recognition of the need for special treatment for desig- 
nated groups whose members are judged.to_be in.a-disadvantaged 
position with respect to access to public service employment. The 
PSEA must be constructed to accommodate government policies, 
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or the manager will continue to be faced with a choice between 
failing to implement government policy, or violating the PSEA. 

Any action which virtually constitutes inequality of opportu- 
nity for those who do not receive special treatment will inevitably 
cause strains. We believe, however, that it is a lesser hazard to 
make explicit provision for suspending merit as we have known it 
than to force managers to flaunt the present rules in order to 
appoint to the public service those who historically have been 
barred from the education or experience which would qualify them 
for work at all levels of responsibility. Indeed, Parliament has 
already recognized in the Human Rights Act the need for special 
measures to redress inequality of opportunity. 

It should be emphasized that special measures are an extraor- 
dinary response to extraordinary circumstances. A precedent with 
respect to merit was set by the decision to allow preference to 
veterans which was appropriate to the post-war circumstances. 
Today’s circumstances are different.Women have not yet achieved 
proportional representation. However, there are women of proven 
competence and capacity for further development in the public 
service or outside. For example, there are women in the Adminis- 
trative Support Group whose qualifications equip them for 
advancement. Although there are few women in the SX category, 
there is a growing number several levels below with the poten- 
tial for accelerated development. Active women’s organizations 
have built inventories of women qualified in a number of fields 
who would be available for public service employment. The strate- 
gy for attracting and advancing women would thus differ from the 
strategy necessary to open public service jobs to indigenous people 
who may possess skills which are elements of merit for employ- 
ment in certain jobs, but who need extensive training to prepare 
them for others. 

The point to be made is that merit can and should be 
temporarily suspended by parallel provision for special treatment 
of members of designated groups in support of eventual real 
equality of opportunity. Such explicit recognition is essential to 
gaining support of public service managers. If they were given the 
support of systems which did not tie their hands in creating fair 
employment opportunities in the public service for Canadians from 
all segments of society, they would willingly devote their energy to 
the pursuit of this goal. Those now employed in the public service, 
too, deserve an honest explanation of the special treatment which 
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will be given designated groups, and of its likely effect on their 
own Careers. 


Merit and Effective Management 


Merit has always been intended, and must be seen, as an 
instrument to ensure that only qualified people are appointed to 
the public service. As such, the merit principle should work in the 
best interests of management. Yet, there is a firmly ingrained 
perception that the merit system ties/management’s hands in its 
pursuit of effective personnel management. Indeed, the Special 
Committee’s terms of reference recognize the concern for “‘a more 
efficient personnel management system, taking into account opera- 
tional needs of departments and the need to provide an efficient 
and effective service to the public’. This suggests that merit as 
presently applied unduly constrains management. Certainly this 
suggestion is strengthened by the periodic arguments for agencies 
to be exempt from the PSEA based on the inability to manage 
under the restrictions of the merit system. 

Although merit does impose constraints, such criticism is 
properly levelled at the imperfections in the system, rather than at 
the principle. The application of merit should help to assure the 
fair treatment of employees. It should also be designed to allow 
managerial flexibility to deploy staff according to changing pro- 
gram demands and fluctuating workloads without trampling on 
employee rights. It should be susceptible to interpretation suf- 
ficiently broad that it allows planning and action to develop staff 
to meet future organizational requirements, also without doing 
violence to the fair treatment of employees. 

It is clearly possible to adapt the merit system to manage- 
ment’s needs. Indeed, it is imperative to do so. The goal of efficient 
personnel management in support of effective government services 
must be recognized as another consideration which must be viewed 
in conjunction with the merit principle. 

Some employees have expressed their conviction that the 
merit principle is disregarded. One manifestation of this, in their 
eyes, is that while merit means selecting the best candidate 
available, departments do not see all candidates who are availa- 
ble—area of competition guidelines may be the villain. Common 
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sense, however, dictates that cost be an important consideration in 
structuring a competition. To go to the extreme, only by making 
all competitions Canada-wide would the purist, who insists on 
absolute merit, be satisfied. It must become accepted that con- 
siderations of efficiency and some other principles will have to 
limit the purist view of merit. 


Merit and the Employee 


The PSEA recognizes the value of promotion from within an 
organization by giving present employees first consideration for 
public service jobs. This provision has led some employees to 
believe that they have the right to be considered for any opportu- 
nity which offers favourable career prospects. In addition to 
promotional opportunities, there is an expectation of competition 
for transfers and training. Employees have a right to appeal 
appointment decisions. A recent court decision has confirmed the 
right of appeal in certain cases where the transfer of one employee 
prejudicially affects another employee’s career opportunities. 
While we share the belief that over-protection of employee inter- 
ests must not take precedence over operating requirements, it must 
be recognized that the above provisions reflect rights conferred by 
Parliament, not privileges claimed by employees. 

Legislation should explicitly highlight the principles which, in 
conjunction with merit, should continue to provide a basis for 
personnel management. We therefore recommend 


that legislation incorporate principles of sensitivity and 
responsiveness, equality of opportunity, efficiency, effective- 
ness, and equity as principles which are supplemental to 
merit; and 


that the principles be incorporated in the preamble of the 
legislation. 


Protection of the Merit Principle 


The powers of Public Service Commissions, as a minimum, 
normally include the right to review selection or release decisions, 
either in reply to an appeal from an employee or on the agency’s 
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own initiative, with the powers to rescind an action if merit has not 
been served. In the Canadian system, the PSC also protects merit 
by defining merit and by exercising direct authority over public 
service appointments. As a result, the PSC has a direct involve- 
ment in staffing to and within the public service. Although most 
internal staffing is done by departments under delegation, it is the 
PSC which oversees the application of merit by recommending 
regulations, by establishing policies and procedures, and by audit- 
ing departmental performance. The PSC also initiates corrective 
action by supporting departmental efforts to improve and by 
adjusting the terms for renewal of delegation. The PSC’s Annual 
Report is tabled in Parliament, but there is rarely discussion of its 
contents: normally, statistical information concerning staffing in 
the whole of the service, supplemented by comments of the Com- 
missioners on progress and timely issues. 

As long as the public service is to be staffed on the basis of 
merit, there is a need for an independent parliamentary agent, 
charged with protection of merit. Those most vulnerable to pres- 
sure to compromise merit have described potential censure by the 
PSC as having a strong deterrent effect. The Special Committee 
has concluded that there must continue to be a strong, independent 
institution charged with ensuring that merit is preserved. We 
therefore recommend 


that the Public Service Commission continue to act on behalf 
of Parliament to uphold the merit principle. 


The effectiveness of the PSC would be enhanced by an 
adequate parliamentary review of the PSC Annual Report. In the 
absence of a regular parliamentary forum for discussion of that 
report, effective control rests on the terms of the delegation from 
the PSC to the departments. The focal point for control of 
adherence to merit needs to shift from dependence on the relation- 
ship between the central agency and the departments—regulated 
by agreements—to dependence on the relationship between Parlia- 
ment and the PSC. Indeed, the Public Service Commissioners have 
argued for Parliamentary Committee Review of adherence to 
merit, as have previous Commissioners. We therefore recommend 


that a Parliamentary Committee be established to review 
reports of the Public Service Commission, which would pro- 
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vide full information concerning service-wide and departmen- 
tal personnel management policies and actual results, with 
respect to their adherence to the merit principle, and to those 
principles which are permitted by legislation to supplement 
the merit principle. 


CHAPTER 6 


ADAPTABLE PERSONNEL 
MANAGEMENT 


Government departments and agencies provide a diversity of 
services to the public in our most remote outposts, in small towns, 
in large urban centres, and in many countries around the world. 
Almost every occupation in the country is represented in providing 
these services, while some occupations are unique to the federal 
service. Yet public service management systems have traditionally 
been designed as if the public service were an homogeneous entity. 
Some 280,000 employees are covered under. legislation, regula- 
tions, policies, and procedures which recognize few differences 
among employees in 74 occupational groups. 

While the need is evident for a framework of legislation and 
service-wide corporate policy, based on a common philosophy of 
management, personnel processes must be adapted to the operat- 
ing realities of the work place. 

The present system overwhelmingly favours conformity with 
procedures designed to prevent in every single action any potential 
circumvention of merit which might arise in the staffing of any job 
in the federal public service. Ironically, even such paralyzing 
regulation does not strengthen the confidence of employees in the 
belief that they are selected on the basis of merit. 

The merit system of standardized employment practices does 
not recognize sufficient distinctions among the needs of the various 
occupations, organizations, and regions which make up the public 
service. Clearly, the emphasis must shift. An homogeneous public 
service is a corrosive fiction. The attempt to satisfy all require- 
ments by a single system satisfies no one. The resulting unfilled 
positions reduce operational effectiveness, and excessively rigid 
procedures inflate the direct costs of the personnel system. 
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Personnel management practices_must vary according to the 
particular characteristics of different_organizations, occupations, 
and geographic locations. Managers, personnel specialists, 
employees, and their representatives must co-operate in the crea- 
tion of employment processes which satisfy these differing require- 
ments. We therefore recommend 


that legislation permit employment practices to vary accord- 
ing to occupational group, department or agency, and 
location. 


The Public Service Commission has already recognized the 
need for more flexibility in personnel practices and has taken 
certain actions permissible under the present Act. In consultation 
with representatives of departments and bargaining agents, the 
PSC has moved to eliminate regulations which are unnecessary.to 
give effect_to the Act, which limit-discretion, or which are redun- 
dant, and to clarify those which are not-clear. The Commission is 
also moving towards new approaches to the staffing of different 
groups, for instance, with senior managers to be appointed to a 
level rather than to a specific position. 

f As we observed in the discussion of merit, the present legisla- 

; tion has built-in limitations to flexibility. The legislation itself 

must be changed to overcome them. New legislation is necessary to 
permit the management of occupational groups according to the 
best practice in the trade or profession, to develop personnel 
processes appropriate to the diverse needs of departments, and to 

- accommodate regional requirements. If managers are to be held to 

_ account for their management of human resources, they must have 
discretion to develop or adapt imaginative employment practices 
appropriate for the particular organizations and people they 
manage. 

This is not to suggest that managers should have a totally free 
hand in interpreting rules and regulations. Discretion must be 
limited where there is a need for consistency of result, but not, as 
at present, in an attempt to achieve consistency of procedure. 
There must be a core of legislation and policy having mandatory 
service-wide application to ensure the competent and economical 
management of the human resources of the public service and the 
equitable treatment of its employees and candidates for 
employment. 
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Within this framework of legislation and policy, the Commit- 
tee has examined the need for variation of personnel practice in 
three primary areas: a) occupational groups, b) organizational 
functions, and c) location. 

As a direct legacy of the structure of collective bargaining, 
which is organized according to occupational group, it is common 
to vary certain personnel practices under the Public Service Staff 
Relations Act according to occupational group. By the same token, 
matters which fall under the PSEA should also vary according to 
occupational group, because of the variations in sources of quali- 
fied employees and in personnel practices normally applied to 
similar occupations in other sectors. Some elements of the employ- 
ment system which should vary include selection criteria, field of 
search, selection processes, probation practices, layoff practices, 
appraisal systems, transfers, and training and development. 

We found ample illustration of the need to make allowances 
for the differences among the 74 occupational groups in the public 
service, and even among positions classified within a single group 
or level. For example, Canadian border customs officers and 
employment counsellors are both classified at junior levels of the 
Program Administration group. But their job functions differ 
significantly, as does the manner of acquiring knowledge and skills 
necessary to compete for jobs. Candidates for customs officer 
appointments are normally found serving in the customs field, 
whereas employment counsellors are often recruited from other 
organizations, or as they complete post-secondary schooling. Yet 
the staffing system makes no distinction, either in design or in 
application, between candidates for these quite dissimilar positions 
and employment qualifications. 

One reason for the rigidities in the staffing system is the strict 
adherence to the principle of uniform treatment of all employees. 
In the abstract, uniformity of treatment may be a laudable goal. In 
practice, however, slavish application of the principle has resulted 
in a staffing system which neither meets management’s need to 
staff positions with competent individuals nor treats employees and 
candidates equitably. The frequent use of selection factors, with 
similar weightings, to assess the relative merit of candidates 
against all positions within a given occupational group may repre- 
sent adherence to the principle of uniformity, but it is the uniform- 
ity of the straitjacket, and does little to meet the needs of public 
service managers for competent staff. With regard to equity, 
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employees who are not permitted to demonstrate their capabilities 
against the actual—as opposed to approximated—requirements of 
a position, cannot be said to have been treated fairly. 

A further reason to vary selection factors is to fit the pattern 
of employment practices which characterize an occupation. 
Although seniority, for example, is normally a selection factor for 
certain trades, it is not considered for promotions under the PSEA. 
Although potential for advancement is commonly considered in the 
selection of managers in the private sector, the PSEA’s require- 
ment that appointments be made to specific positions makes it 
illegal to consider selection factors that are related to the candi- 
date’s potential to take on more senior responsibilities. Those who 
want to consider potential for advancement as a factor in selection 
can do so only by circumventing the system. If it is generally 
recognized, as it appears to be, that potential should be considered 
in selection for managerial jobs, the system should support the 
practice. 

Personnel in some occupations recruited from outside the 
public service have had experience with different appraisal pro- 
cesses and the use of different criteria to evaluate their perform- 
ance. Their experience influences their expectations about how 
they will be appraised in the public service. 

Tradesmen, for example, are accustomed to having a licence 
considered as evidence of their technical competence at a recog- 
nized standard of performance. Those in occupations largely 
recruited from the academic world, by contrast, are used to a 
rigorous periodic evaluation process, often including evaluation by 
their professional colleagues as well as by their superiors. The 
federal public service has already adopted a similar practice for 
research scientists. 

We believe that such adaptations of employment practices to 
the customs of an occupation should be the rule, rather than a 
hard-won exception, as is usually the case now. Organizations in 
other sectors have successfully applied these practices, and the 
public service stands to gain by adopting the best practice in those 
occupations where it recruits outside the public service. 

The transfer policy is similarly unresponsive to the differing 
needs of individual occupational groups. Public Service Commis- 
sion policy makes no distinction among transfers to positions where 
salary range maxima are approximately identical, irrespective of 
changes in duties or reasons for transfer. Such a blanket policy 
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ignores the various contexts in which transfers can take place, and 
the effects of transfer on the employee selected and those not 
selected. A developmental transfer from one occupational group to 
another, with consequent access to promotion, has far different 
implications for the individual transferred, for those not given the 
transfer opportunity, and for the manager concerned, than does a 
transfer from one position to another with identical duties within 
the same organization and location. Yet the transfer policy treats 
both situations identically, as it does other administrative actions 
whose context and consequences for employees differ. 

It is clear that employment practices must serve the specific 
requirements of different occupational groups and of the range of 
work within occupational groups. We recommend 


that personnel practices be designed according to the specific 
requirements of the various occupational groups of the public 
service. 


Personnel management must also be adaptable in another 
direction. The nature of federal public service departments and 
agencies is as diverse as the functions of government—provision of 
social services, conduct of research, development of the economy, 
support for vast transportation and communications networks, 
regulation of commerce, operation of health service, collection and 
disbursement of funds. The staffing of many of these activities has 
an immediate bearing on the security and well-being of Canadians. 
Specific examples described in our working paper illustrate the 
inappropriateness of common staffing policies and procedures to 
cover the wide and disparate range of skills and qualifications 
necessary to perform these functions. Service to the public must 
not be jeopardized by the inadequacy of employment systems to 
provide competent staff where and when they are needed. 

Personnel processes must be adapted to the operational 
requirements of the department, rather than the department being 
forced to adapt to a monolithic set of rules. In staffing positions, 
managers may have to train and develop employees with skills 
unique to the operation—air traffic controllers, for example. In 
other cases, the source of staff may be a certain segment of 
Canadian society, be it the cultural community, the travel promo- 
tion business, or the petroleum industry. A federal department 
involved in decentralizing its operation or diminishing its service 
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may need to take special measures for alternative placement or 
retraining of surplus staff. In some functions it is appropriate to 
hire persons who plan to make a career in the public service. In 
others, the need may focus on a single job, whether permanent or 
temporary. Personnel processes must also take into account the 
nature of the organization and the type of personnel who are 
needed to work in that organization. We therefore recommend 


that departments and agencies be given authority to establish 
employment policies and procedures appropriate to their 
needs, within a framework of service-wide corporate policy 
and employment practices for individual occupational groups. 


The third consideration which should determine the type of 
staffing practice needed is the geographic location of the job. We 
highlighted in our working paper how the remoteness of job 
locations in the north intensifies the difficulties created by the 
system which does not take into account the working and living 
environment in various regions of Canada. In the absence of 
effective policy concerning employment in the far north, severe 
stresses are being caused by housing policies which favour non- 
northerners on assignment and by programs designed to integrate 
indigenous people into the public service in those regions. The 
north is but one example of a region where there would be 
advantage in providing career opportunities for Canadians who 
understand the local environment and are committed to a long- 
term career serving the needs of their community. 

Personnel practices in a region must relate to the community 
being served. While it is essential that all who deal with the public 
be sensitive to local concerns, certain locations with strong regional 
character demand an even more acute awareness of the character- 
istics of the community. In such locations, a demonstrated sen- 
sitivity to the region and its problems should become a critical 
selection factor. 

The higher the proportion of an area’s population employed 
by the federal government, the more critical it becomes that 
employees be treated consistently, no matter which department 
employs them. This is particularly so in isolated locations, where 
resentment at uneven treatment festers and seriously affects work 
performance. 
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The make-up of the local labour supply and the job opportuni- 
ties open to residents vary from one location to another. Employ- 
ment practices must also differ, depending on the availability of 
local personnel possessing the necessary skills. Some sites, such as 
Sable Island, Bull Harbour, and Alert are basically federal govern- 
ment installations, with no surrounding community on which to 
draw. 

Depending on the specialized personnel support available to 
managers on the spot, personnel practices will also have to vary. If 
there is an on-site personnel officer, with access to sound informa- 
tion on candidates’ backgrounds, the manager will be able to use a 
different selection process than if he or she is on his or her own. 

A personnel system designed without all of the above circum- 
stances in mind will not adequately support local or regional 
operations of the federal government. We therefore recommend 


that personnel policies and support systems be adapted to the 
needs of regional locations, and that they be designed to 
foster the selection of persons with a demonstrated sensitivity 
to local issues, and that local managers should have a major 
influence on design of personnel systems. 


In summary, as public service requirements vary in three 
primary dimensions—occupational group, organizational function 
and location—so should employment practices vary. Some com- 
promises will, of course, have to be made. In some cases, the 
operational requirements of a department will determine the policy 
direction. In others, normal departmental policy will need to be 
modified in accordance with regional characteristics. In still 
others, the requirement for service-wide management of an occu- 
pational group will limit adaptability to departmental require- 
ments. The important point is that discretion to adapt to a 
combination of occupational, departmental, and regional needs 
should be limited only where absolutely essential. 

As personnel systems become more finely tuned to differing 
requirements, there will be a natural tendency towards career 
development within a single organization, occupation, or location. 
In part, this is simply a reflection of the reality that many public 
servants spend their full careers in the same department, in the 
same metier, in the same place. Indeed, there is a certain advan- 
tage to be gained from pride of identification with professional 
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accomplishments of an organization over time. It will be essential, 
however, to prevent the developmeni of occupational, departmen- 
tal, or regional ghettos. 

In the past, the federal public service has been enriched by 
staff whose careers have spanned various government organiza- 
tions and who have had experience in different regions of the 
country. It will continue to be in the best interests of the public 
service, within reasonable limits, to provide employees access to 
the range of jobs and careers across the service, according to their 
demonstrated abilities, potential and initiative. 

Such mobility will depend on wide advertising of vacancies, 
open areas of competition, and real incentives for employees to 
acquire a mix of experience to strengthen the public service. 
Personnel systems must provide for the whole gamut of employee 
expectations, from those who are satisfied to make a career of a 
single job to those who aspire to reach the top of the career 
ladder—it is in the interest of more effective programs that this be 
done. 

All of our recommendations are aimed at balancing the need 
for consistency in personnel management policies, on the one hand, 
and the compelling need for diversity in their application on the 
other. Managers and employee representatives will need to apply 
their ingenuity to the design of employment practices appropriate 
to the diverse functions of the public service, which range from 
operating a lighthouse on a remote island, to developing new 
markets for Canadian products, to enforcing the consumer protec- 
tion laws of the land. Personnel management processes must 
respond to the unique characteristics of the organizations which 
make up the public service of Canada. 
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CHAPTER 7 


EQUAL OPPORTUNITY 


Introduction 


The Government of Canada, through successive pronounce- 
ments, has made evident its determination to ensure that under- 
represented groups—francophones, women, Indian, Metis, non- 
status Indian and Inuit people and persons with handicaps—have 
an opportunity to achieve careers in the public service. In this 
chapter we review the situation respecting the employment of 
women, Canada’s indigenous people and handicapped people. In 
1972, Cabinet first directed departments to “take steps to encour- 
age the assignment and advancement of more women into middle 
and upper echelon positions.” Policies which had as their goal 
improved participation rates for indigenous people and hand- 
icapped people were issued in 1978. Yet today, it would be difficult 
to find anyone who would claim that the policies relating to these 
designated groups have enjoyed, or hold promise of, great success. 

Since the first of these policies was initiated, barriers of 
traditional attitudes, stereotyping and overt discrimination have 
greatly diminished. Still there remain formidable barriers in the 
system—in the design of work and jobs, recruiting and selection 


procedures, rigidities in the PSEA with respect to the merit, 


principle itself—that continue to thwart real progress. To this 
must be added misdirected effort which undermines the will of 
people held accountable for results. For example, only so much can 
be accomplished by maintaining pressure on managers for appoint- 
ments from designated groups whose members generally need to 
improve their qualifications. The effort needs to be focused on 
programs that will help candidates to improve their qualifications, 
as the Northern Career Program aims to do. 
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We start from the premise that the government’s firm inten- 
tion has been first, to show leadership in providing employment 
and careers for members of designated groups and second, to 
achieve equitable representation in terms of the range of occupa- 
tional groups and levels. 

Accomplishments to date stand out in stark contrast to the 
achievements anticipated by policy statements that seemed to hold 
great promise for truly effective action. One sentence from a 
statement by the Minister responsible for the Status of Women, 
dated July 5, 1979, serves to illustrate the situation better than 
pages of statistics: ““The PSC Annual Report shows that, in spite 
of equal opportunity programs that have been in existence since 
1971, the situation of women relative to men has not changed 
significantly.” 

The policy statement respecting equal opportunities for 
women, in fact, concerns all designated groups in its opening 
paragraph and, in its entirety, serves reasonably well to demon- 
strate government intent respecting all such groups. One can 
better appreciate the gap that exists between what was intended 
and what has come to pass by a reading of that policy which is 
reproduced below. The reader’s attention is called to the reference 
to the need for special measures and positive action: 


Equal Opportunities for Women 
in the Public Service of Canada 
(November 20, 1975) 


POLICY 


1. The federal government, as an employer, actively supports the 
principle of equal access to employment, training and development, 
and career opportunities for all employees regardless of race, nation- 
al or ethnic origin, religion, age, sex or marital status. Where these 
have resulted in disadvantages for any group of employees, the 
necessity of special measures to prevent, eliminate, or redress such 
disadvantages is recognized. The federal government is also intent on 
maximizing the utilization of its human resources. 
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2. It is, therefore, the policy of the federal government as an 
employer to provide career opportunities throughout its public ser- 
vice which are equally available to women and to men to ensure that 
within a reasonable period of time, representation of male and 
female employees in the public service approximates the proportion 
of qualified and interested persons of both sexes available, by 
departments, by occupational group and by level. 


3. In keeping with this policy and in response to changing social and 
economic needs of Canadians, positive action will be required to 
ensure that women are in fact accorded equal access to employment 
and career opportunities in the federal public service. In view of the 
low representation of women in middle and upper echelon positions, 
a concerted effort is warranted to encourage and facilitate the 
employment, promotion, and career development of more women on 
the basis of equal competence, into managerial and professional 
positions. The objective is to increase their participation in govern- 
ment programs and policies, and in decision-making generally. At 
the same time, it is recognized that there is a need to influence the 
organizational climate in the public service to be more receptive to 
the full participation of women, as well as to encourage women 
themselves to take a more active part in the advancement of their 
own Careers. 


While it would profit little to speculate on why there has been 
ineffective overall leadership, some of the shortcomings are evi- 
dent. A principal focus of action to date has been the elimination 
of overt discrimination in terms of attitudes and behaviour and in 
terms of the discriminatory intent of policies. There seems wide 
agreement that a good measure of success has been achieved in 


this respect, although the result has not globally brought us a great 
deal closer to our objectives. The reason, of course, is that central 
agency analysis has not focused on the sources of the problem. In 
short, there has not been demonstrated a good understanding of 
what needs to be done, of what specific impediments exist that 
require action, be it changes in legislation, policy, or programs. 
The absence of overt discrimination is not enough. 

A panoply of measures can be identified and are necessary if 
barriers that impede equal opportunity for all designated groups 
are to be removed. Some of the more important measures are 
discussed below. 

The intent of government policy statements is abundantly 
clear. To translate these into action requires a complete and 
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competent analysis to determine and gain understanding of the 
roots of the problem and to devise strategies to eradicate them. For 
any one of the designated groups, this represents a scale of effort 
which many departments and agencies would find difficult to 
achieve. In addition, it would be far less costly, and unquestionably 
more effective, if this work were carried out centrally, drawing on 
the best specialist resources available within the bureaucracy and 
in the community, with appropriate departmental management 
participation to ensure, among other things, the workability of the 
guidelines which should result from this analytical and develop- 
mental work. 

Systemic barriers such as exist in staffing must be eliminated 
through the redesign of processes. The PSEA must permit achieve- 
ment of the policy of equal opportunity. | 

The screening in or out of candidates must be for job-related 
reasons only. Handicapped persons should be barred only on the 
basis of job-related incapacity which cannot be accommodated. 
Canada’s indigenous people should be given credit for an unusual 
knowledge of the environment. Women should be given credit for 
executive abilities gained through administration of volunteer 
organizations. 


Achievement of equal opportunity will require reasonable 
accommodation to the special circumstances of members of desig- 
nated groups. It is self-evident that the immediate career oppor- 
tunities which face a 40-year-old male who has worked for twenty 
consecutive years will differ from those which face a 40-year-old 
woman who has been out of the work force for 10 years and whose 
knowledge related to the demands of the work place needs to be 
brought up to date. The design of jobs and conditions in the work 
place, will need to be made suitable for indigenous people, hand- 
icapped people or women with young children. 

The approaches just described are necessary in any program 
to achieve equal opportunity and their implementation will result 
in real progress. However, additional measures will be required to 
achieve the results expected in the case of indigenous and hand- 
icapped people, who are not now employed in large numbers at any 
level of the public service. If participation is to be increased in “a 
reasonable period of time” by any definition, it will be necessary to 
give members of these groups who meet the minimum qualifica- 
tions preference, over all other applicants both for appointment 
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from outside the public service and for placement as an additional 
name on prequalified lists. This preference would apply for those 
groups whose participation could be increased by its application, 
for selection across the public service or for designated occupation- 
al groups and levels, as circumstances may require. There is also a 
need to allow for suspension of certain qualifications for members 
of the three designated groups so that they may be selected ‘and 
trained, with confirmation of their appointments contingent on 
successful attainment of the required qualifications. This visualizes 
apprenticeship training, other internal training and development, 
through to formal post-secondary education. The two forms of 
preference described above should be provided for in the PSEA. 

It is evident that a well-designed program of positive action, 
focused on results, must be undertaken to improve the participa- 
tion of designated groups and to move toward equal opportunity 
for those groups. It is also quite clear that, by adopting a positive 
action approach, special measures will be required, all of which are 
envisaged in policy. Currently there are decreasing opportunities to 
enter the public service. Special measures will be more essential 
than ever to open opportunities to members of designated groups. 

The notion of positive action and special measures—over and 
above the normal provisions and processes required to achieve 
objectives—causes a measure of distress to some people. Yet there 
do not appear to be reasonable grounds to resist a valid govern- 
ment objective of trying to help certain groups attain a degree of 
parity with all other Canadians. It cannot be considered discrimi- 
nation against others if the disadvantaged are helped to achieve at 
least relative equality of opportunity. It has been said before that, 
in order to treat some people equally we must treat them different- 
ly. The concept has the clear support of the Canadian Human 
Rights Act which, in Section 15, states: “It is not discriminatory 


practice to carry out a special program . . . designed to prevent 
disadvantages . . . by improving opportunities . . . respecting 
Employment... ..- 


Positive action and special provisions have respected prece- 
dents in Canada’s history. The BNA Act makes provision for 
certain groups’ religious rights with respect to separate schools and 
protects certain language rights with respect to legislation and 
courts. Veterans’ preference gave qualified veterans an absolute 
priority in appointment to the public service, in recognition of their 
contribution and lost opportunity while on active service. When the 
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low rate of francophone participation became obvious, special 
programs of recruitment, placement, and promotion had to be 
adopted to overcome this anomaly. 

As a contribution to the inevitable discussion that will flow 
from proposals for positive action, the following definition is 
offered, being a variation of a definition offered in 1967 by the 
then director of the Fair Employment Practices Branch of the 
federal Department of Labour: 


Positive action means any action taken to break historical social 
patterns of rejection, based on race, colour, religion, sex, or national 
origin, which have produced seriously disadvantaged minorities or 
groups, whether or not these patterns result from cold-blooded, 
calculated conspiracies (which is how the minorities see it) or merely 
result from thoughtlessness, apathy and lack of awareness. 


It is not given to many people to see themselves as others see 
them but little imagination is required to deduce how the federal 
government appears, in terms of its equal opportunity accomplish- 
ments, to private sector employers who are pressed by the federal 
government to undertake affirmative action programs. The 1977 
publication, Affirmative Action/Action Positive, Guidelines for 
Employers, a joint effort by the Departments of Labour and of 
Manpower and Immigration, might well serve as a blueprint for 
action by the federal government. We therefore recommend 


continuing analysis of the sources of inequality of opportunity 
which place members of designated groups in a disadvantaged 
position with respect to employment and career advancement; 
removal of discriminatory provisions found in the system; 

comprehensive corporate management guidelines to assist 
and direct the efforts of departments to offer equal 


opportunity; 


amendment of the PSEA to permit positive action and special 
measures; and 


amendment of the PSEA to allow (1) preference over all 
other candidates for appointment to the public service to be 
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given to members of designated groups who possess the 
minimum qualifications for the position, (2) qualified mem- 
bers of designated groups to benefit from a statutory prefer- 
ence which would result in their being placed on a prequali- 
fied list, whether or not they are rated above the cut-off point 
which would normally result in placement on the list of 
enough candidates to fill the projected number of vacancies, 
and (3) suspension of certain qualifications for members of 
designated groups to be employed and trained, with confirma- 
tion of appointment contingent on successful attainment of 
the required qualifications. 


Adaptation of Special Measures to Each 
Designated Group 


Within the context of these general recommendations, we 
recognize that no single measure generally applied can completely, 
or for that matter, appropriately, satisfy the needs of designated 
groups. Different strategies or alternate approaches to the same 
measures will need to be adopted to cope with the distinct differ- 
ences in the problems and the various stresses and circumstances 
faced by the different designated group members. As progress is 
made, strategies will need to be adapted to the changing needs for 
special measures for persons with handicaps, indigenous people, 
and women to integrate them into the public service at all levels. 


A. Persons with Handicaps 


Despite the intent of the two established principles governing 
the staffing of handicapped persons in the public service, namely 
that the federal service should hire on the basis of ability and not 
disability, and that the federal service should set a good example in 
the employment of handicapped people, employment opportunities 
and conditions of work for persons with handicaps continue to be 
poor. In a period of economic restraint, they will become worse 
unless strong action is taken to prevent this situation. 

The current disappointing state of affairs results from the 
existence of four barriers to employment not related to actual job 
requirements: 
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(i) Access to Jobs: At every step of the hiring process, handicap- 


ped people are systematically eliminated from consideration 
for reasons which are not job-related. Screening processes and 
procedures, job descriptions, recruitment efforts and methods, 
selection practices, advertisements, evaluation methods, and 
examination and testing tools are all unconsciously drawn up 
with non-handicapped persons in mind. 


Not only will these negative elements need to be eliminated, 


but a much more committed approach taken than heretofore to 
devise positive strategies. There must be reasonable accommoda- 
tion to persons with handicaps in job design, work schedules, 
part-time work, job sharing, and pre-employment training on the 
job. For instance, training programs in institutions for hand- 
icapped persons should be closely linked with job possibilities in 
the federal public service. Limited periods of on-the-job training 
could be provided for handicapped persons by departments to 
enable them to gain relevant job experience. We therefore 
recommend 


that positions be identified to permit handicapped persons 
under the sponsorship of institutions or agencies to gain 
employment experience before entering the labour force on a 
permanent basis. 


In a concerted effort to remove barriers associated with 


employment and hiring practices, we recommend 


that the corporate manager provide to all departments a 
training package on 


i) reviewing statements of qualifications and selection pro- 
files to remove elements which discriminate against hand- 
icapped persons, 


ii) developing and adopting assessment techniques which do 
not discriminate against handicapped people, 


iii) the implications of various handicaps so that board mem- 
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bers will know how to assess the real abilities of hand- 
icapped persons relative to the job and not be influenced by 
the handicap; 


that corporate management widely advertise the provisions 
that are or can be made to assist handicapped persons; 


that all departments be required to have personnel officers 
able to assist handicapped persons to present their qualifica- 
tions effectively; 


that each department ensure, when it is known that a hand- 
icapped person will appear before a board, that selection 
board members are briefed on the nature and implications of 
the candidate’s handicap in order to prepare them psychologi- 
cally and intellectually for an evaluation based on skills and 
performance rather than on disability; and 


that handicapped employees and applicants be included on all 
applicant inventories to ensure that they are not inadvertently 
overlooked for positions. 


Employment opportunities for mentally retarded workers will 
always be limited to certain types of jobs. To increase employment 
opportunities for mentally retarded people we recommend 


that corporate management examine the suitability of certain 
types of jobs for those with mental limitations and ensure 
that the job descriptions and selection criteria for such jobs 
are realistic; and 


that federal departments in which jobs exist, suitable for 
mentally handicapped workers, be directed by the corporate 
manager to set and meet goals for the placing of mentally 
handicapped people in such jobs. 


With respect to probation, we realize that time can be an 
important factor for handicapped people in learning a job and, as 
such, it is logical that they should be given longer probationary 
periods to meet the full requirements of the job. We therefore 
recommend 
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that the probationary period be doubled in length for those 
persons with handicaps, at their request. 


Because there is a need to accelerate recruitment of hand- 
icapped persons into the public service, the legislative provision for 
preference should be applied to the handicapped. It must be 
remembered that, with handicapped persons, relevant job experi- 
ence and confidence is lacking mainly because of the fact that they 
are handicapped, but with some experience and coaching, the 
physically handicapped person could at least compete on an equal 
basis with other candidates. We therefore recommend 


that the legislative preference for qualified members of desig- 
nated groups be applied to handicapped persons for an initial 
five-year period with respect to appointment from outside the 
public service and to placement on prequalified inventories 
for both initial and internal appointment. 


To develop a preference policy and administer it fairly and 
uniformly, a definition of a handicapped person must be clearly 
formulated. Physical and mental handicaps must be separated, in 
recognition of the need for different approaches to their respective 
situations. Moreover, definitions must be clear and only related to 
the ability to perform the work to be done and flexible enough to 
recognize degrees of disability. With this in mind and with a view 
toward stimulating discussion in this area, we recommend 


that consideration be given to the following definition, which 
resulted from a 1977 joint Public Service Commission/Man- 
power and Immigration study: 


‘A physically handicapped person is one who has a physical 
disability, infirmity, malformation or disfigurement that is 
caused by bodily injury, birth defect or illness and includes 
epilepsy and, without limiting the generality of the fore- 
going, ‘physical handicap’ includes any degree of paralysis, 
amputation, lack of physical coordination, blindness or 
visual impediment, deafness or hearing impediment, and 
physical reliance on a seeing-eye dog or on a wheelchair or 
other remedial appliance or device which creates problems 
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in finding employment which would not be encountered by 
a person of equivalent potential competence without the 
disability. 


A mentally handicapped person is one whose learning or 
comprehension capacity is significantly less than normally 
expected from someone of his or her age and experience, 
but who is capable of performing some tasks in a reliable 
manner under a reasonable amount of supervision.” 


The administration of such a provision will require a means of 
resolving disputes. To this end, we recommend 


that the Commissioners of the PSC be given the authority to 
determine eligibility for the preference where disputes arise 
as to eligibility to claim a preference on the basis of these 
definitions. 


(ii) Attitudes: Perhaps the most pervasive and difficult barrier to 
deal with is the unconscious discrimination which results from 
myths and misunderstanding about the handicapped people 
and other attitudinal barriers. Thus people tend to be greatly 
influenced by the disability and fail to recognize the other 
abilities of handicapped people. Fear and ignorance perpe- 
tuate discriminatory attitudes. The responsibility of manage- 
ment is to ensure that bias and prejudicial attitudes do not 
work against hiring handicapped people. We therefore 
recommend 


that the corporate manager launch a strong publicity cam- 
paign within the public service to develop positive attitudes 
and behaviour and to promote the employment of hand- 
icapped workers. 


(iii) Physical Barriers: Physical barriers are features of the man- 
made physical environment which restrict mobility, deny full 
use of facilities, and present unnecessary hazards for handi- 
capped persons. Some Canada Employment Centres and 
other public service recruiting offices are inaccessible to the 
physically handicapped and, as a result, their access to 
employment is severely limited before they even have a 
chance to compete. Features of the normal work environment 
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sometimes make it difficult, even impossible, for physically 
disabled workers to function. We therefore recommend 


that the corporate manager take immediate action to remove 
existing architectural barriers in all buildings where public 
servants work. 


(iv) Technical Aids: Job opportunities are also reduced (to zero in 
individual cases), and the costs to the individual holding the 
job are increased, by the lack, and the high cost, of technical 
aids. Management needs to devote resources to provide these 
technical aids. If the federal service is to set a good example 
in the employment of handicapped people, then these people 
must be provided with such devices and aids as are required in 
a work setting to permit them to take advantage of employ- 
ment opportunities. In an effort to aid handicapped employees 
in the work place and as a means to attract qualified indivi- 
duals to the public service, we recommend 


that sufficient funds be provided for technical aids, where 
necessary to permit handicapped employees to discharge their 
duties as other employees, and that these funds not be 
artificially limited. 


B. Indian, Metis, Non-Status Indian and Inuit People 


In speaking of Canada’s indigenous people we speak of all 
indigenous groups—status and non-status Indians, Metis, and 
Inuit. Many of them may not find the discussion of equal opportu- 
nity particularly relevant to themselves as individuals because of 
the very successful careers that they pursue or have pursued, 
without need or benefit of any special measures or because they 
have no desire for employment in the public service. Our concern 
is for those who face barriers to public service employment for 
reasons essentially attributable to culture-related factors. 


It is so well known that the participation of indigenous people 
in the public service is extremely low relative to their numbers that 
no additional evidence is cited to demonstrate the point. 
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Strategies for increasing participation of Canada’s indigenous 
people must achieve three goals: first, the removal of discriminato- 
ry barriers in the staffing system; second, that of supporting the 
employment of Canada’s indigenous people who wish to pursue 
careers at all levels, occupations, and locations of the public 
service; and third, that of opening wider opportunities for indige- 
nous people to use skills acquired in their own environment. 

Attaining these goals will require special effort to attract 
indigenous people and to ease their entry by making the work 
place more comfortable for them than is now the case; and there 
will be a need for greater accommodation to the abilities and 
expectations of Canada’s indigenous people than has occurred so 
far. Major gains will also require support for training, education, 
and on-the-job development of those who have joined the public 
service, and at times, temporarily suspending requirements until 
they are able to meet the full technical, professional and adminis- 
trative competence required to fill the position. 

The public service environment and the staffing process do 
not recognize the different characteristics in the cultural makeup 
of Canada’s indigenous people. Contents of examinations, testing 
procedures, and selection standards (educational requirements, 
primarily) result in their being screened out of competitions for 
some jobs they could well perform without possessing some of the 
stated requirements for qualification. Flexibility and reasonable 
accommodation are required in the selection process and in the 
selection standards to achieve alternatives to academic achieve- 
ment and the recognition of special skills. Managers, therefore, 
when staffing positions should look at the services to be rendered, 
and adapt selection criteria to the real requirements of the work. 
We therefore recommend 


that managers, wherever feasible, accommodate the design of 
work and jobs to the lifestyle of Canada’s indigenous people, 
for example, sharing jobs among several members of a band; 


that selection criteria be restricted to those required by the 
work, and give emphasis to unique skills which equip indige- 
nous people for work in the public service; 


that selection boards adopt selection processes which will 
fully reveal and fairly assess the qualifications of indigenous 
people; 
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that the national associations of indigenous people be 
informed of employment prospects in the public service and 
that a concerted effort be made to recruit indigenous people 
into the public service; and 


that more than one indigenous person be recruited into a 
work team wherever possible to prevent the isolation of an 
individual. 


The majority of Indian, Metis, non-status Indian and Inuit 


people now in the public service are employed in two or three 
departments which directly serve indigenous people. These people 
must be provided much greater opportunity for employment in a 
wider range of departments than is currently the case. In order to 
facilitate the recruitment of Indian, Metis, non-status Indian and 
Inuit people to the public service and to increase participation 
rates in all groups and at all levels, we recommend 


that the legislative preference for qualified members of desig- 
nated groups be applied for an initial five-year period to 
Indian, Metis, non-status Indian and Inuit people with 
respect to appointment from outside the public service and to 
placement on prequalified inventories for both initial and 
internal appointment. 


As with handicapped people, definition of an indigenous 


person plays a crucial role in determination of who gets selected. 
There will need to be a definition adopted, and a dispute resolution 
mechanism. We therefore recommend 
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that “indigenous person” mean a person who represents him- 
self or herself to be 


a) a Canadian status Indian 

b) a Canadian non-status Indian 
c) a Canadian Inuit, or 

d) a Canadian Metis. 


This definition corresponds to the one cited in the Northern 
Careers Appointment Regulation. We further recommend 


that, where disputes arise as to the eligibility to claim a 
preference on the basis of this definition, the Commissioners 
of the PSC be given the authority to determine eligibility for 
the preference. 


The exclusion of many indigenous people from formal educa- 
tion and vocational training will require that there be support for 
training, education, and on-the-job development of Indian, Metis, 
non-status Indian and Inuit people employed in or recruited into 
the public service. We therefore recommend 


that career development positions be allotted for indigenous 
employees to provide on-the-job training and job rotation to 
acquire abilities required for entry into the career stream; 


that indigenous public servants receive support for pursuit of 
job-related secondary or post-secondary education; 


that internal training programs be adapted to the particular 
needs of indigenous people; and 


that the provision for suspension of certain qualifications be 
applied to indigenous people to permit their selection and 
subsequent training or education necessary for confirmation 
of their appointments. 


Although we recommend that preferential treatment be 
extended to indigenous people under certain circumstances, we do 
so only as an initial or short-term measure to rectify their present 
low rate of participation. The long term solution will require that 
management exhibit reasonable accommodation to the cultural 
characteristics and requisites of Indian, Metis, non-status Indian 
and Inuit people in Canada. 
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C. Women 


It was only as recently as 1955 that women employed in the 
public service were forced to resign when they married. Although 
the public service has since taken a lead in removing overt 
discriminatory practices, neither society nor the public service have 
come so far that women enjoy equality of opportunity with men by 
any standard. 

While attitudes towards the employment of women are chang- 
ing, women who are in the public service, or potential candidates, 
are beset by specific problems—selection standards which place a 
high premium on educational levels, job descriptions that often 
inflate requirements for knowledge or abilities, screening on the 
basis of salary or other artificial barriers, the lack of bridging 
positions to allow for greater responsibilities, the lack of availabili- 
ty of training opportunities, and a decreasing number of opportuni- 


ties for them to compete. The fact is that equal opportunity efforts — 


are not working well enough, and the situation of women in the 
public service has not improved significantly despite government 
policy. Competition with other employers for the pool of women 
capable of assumming senior responsibilities will intensify the need 
for special measures to increase the participation of women in the 
public service. There is therefore a vital need for flexibility and 
accommodation in the personnel management system to bring 
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women into all occupations and all levels of responsibility, as well _~ 


as an integrated employment strategy. 

Implementation of the general recommendations outlined ear- 
lier can go a long way towards achieving the goals of government 
EOW policy. To attract and provide careers for qualified women, 
we more specifically recommend 


that the corporate manager play the lead in aggressive 
recruiting, focused so as to attract qualified women to all 
public service occupations; 


that the weighting of selection factors be governed not only 
by the requirements of a position, but also on the strengths 
and weaknesses of individuals on the same work team and 
that social goals also be taken into consideration, i.e., if there 
are no women on the work team, or in a particular organiza- 
tional unit, then very serious considerations should be given 
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to the necessity of having women or at least a woman on the 
team or in the organizational unit; 


that no competitions be allowed to proceed unless the selec- 
tion board, where feasible, is composed of both men and 
women, and that board members be required to gain knowl- 
edge of selection processes which enhance or hinder the 
likelihood of female candidates’ abilities being fully recog- 
nized and fully assessed; 


that volunteer work be given more serious consideration both 
in assessing a candidate’s ability to perform the job and in 
assessing potential for development; 


that a flexible approach to hours of work be taken where 
operational realities permit; 


that organizational structures be modified to provide access 
to bridging positions which will allow high potential 
employees to develop the abilities required for their career 
advancement; 


that job-related training and full-time education be made 
available to women employed in or recruited into the public 
service to provide them with professional, technical and 
managerial qualifications required for their advancement; 


that the provision for the suspension of certain qualifications 
be applied to women, to permit their selection and subsequent 
training or education to meet requirements necessary for 
confirmation of their appointments; and 


that women have access to counsellors, experienced in the 
public service environment, able to advise them on job or 
career-related matters. 


Although the participation of women at middle management 


levels has increased, there is still a low representation among those 
public servants immediately capable of assuming senior executive 
responsibilities. To accelerate appointment of women into the most 
senior management jobs, we recommend 
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that the corporate manager maintain an inventory of quali- 
fied female candidates, from inside and outside the service; 
and 


that, in filling vacancies at senior levels, special programs be 
designed to attract qualified women from outside the public 
service. 


The intention of these recommendations is to widen the search 
process to include capable women from the private, academic and 
volunteer sectors, and to encourage them to compete for senior 
management positions. The effect of this arrangement will 
increase the participation rate of women in the senior categories, 
and will demonstrate that there is room at the top for women. 


Prerequisites for Effective Implementation 


These general and specific measures cannot operate in isola- 
tion, nor can they be implemented without a framework aimed at 
clarifying the purpose, outlining the intent, and giving direction, 
force and support to the principle of equal opportunity. First of all, 
the appropriate measures and the legislative framework within 
which the public service operates should be consistent. With equal 
opportunity accepted as a legitimate principle operating in the 
personnel management system, there will be no incompatibility 
between the statutory mandate to staff the public service accord- 
ing to merit and efforts to improve equality of access and opportu- 
nity and to increase participation and representation of members 
of designated groups. Next, we believe that these measures can be 
brought about, supported and consolidated by taking the following 
initiatives and communicating them widely: 


(1) adopt a single integrated equal opportunity policy and program, 

(2) provide for committed and forceful leadership and accountabi- 
lity, and 

(3) enhance departmental equal opportunity responsibility and 
planning. 
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Single Integrated Policy and Program 


Current equal opportunity policies and programs are frag- 
mented among the various designated groups, usually operating in 
isolation and frequently accorded low-level priority, prestige and 
organizational strength. What is vitally needed to inject new life 
and direction into these initiatives is the establishment of a single, 
integrated equal opportunity policy and program. This would be an 
attempt to enhance, coordinate, and implement more fully and 
effectively current efforts and structures at a much higher level of 
commitment, responsibility, and accountability in order to realize 
stated goals and targets. It must be strongly emphasized, however, 
that we do not intend that such a policy and program be uniform 
in strategy. Different strategies and programs to meet special 
problems and circumstances must be recognized and pursued, yet 
they should exist as integral parts of, and organizationally placed 
within an overall single equal opportunity program. The need to 
consolidate resources to exact more efficient and effective control 
over these resources, and to properly and conscientiously utilize 
staff and available talent warrants adoption of this arrangement. 
Above all, an integrated approach has the greatest potential for 
capturing the attention of managers, who bear the responsibility 
for opening opportunities to all. 


The management of the public service, the equal opportunity 
staffs, and members of designated groups (each of whom insist on 
having a distinct organization) must be shown that concentration 
of effort will accord the groups collective strength to achieve on a 
cooperative basis their individual goals. A maintenance of the 
status quo will only further aggravate the situation whereby 
designated group programs will, in reality, compete with each 
other for management’s attention and for already scarce resources 
and staff, and as a result accomplish relatively little for the effort. 
We therefore recommend 


that in order to accomplish and ensure equal opportunities 
within the public service for all Canadians, a single, integrat- 
ed policy and program be established and implemented. 


In the process of integration it will be vital to retain a centre 
of professional expertise in this subject-matter area. 
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Committed Leadership and Accountability 


The PSC and Treasury Board Secretariat have attempted to 
guide and direct the equal opportunity program; this has led to 
conflict of interest and splintered and confusing leadership. The 
instructions on the expected results of equal opportunity programs 
and enforcement efforts have focused all too often on plans rather 
than results. We conclude that equal opportunity leadership must 
rest squarely with the corporate manager. We _ therefore 
recommend 


that corporate management exercise public service-wide pro- 
gram direction and guidance for equal opportunity; that is, 
(1) set policy and establish and distribute central guidelines 
and overall public service goals, (2) develop on a consultative 
basis with departments their goals and timetables, (3) review 
departmental results in terms of the goal achievement, (4) 
provide appropriate equal opportunity training and develop- 
ment for public service managers and equal opportunity 
program staff, and (5) provide departments with the tools and 
data necessary to measure progress. 


As in all areas of management responsibility, accountability 
for equal opportunity must be maintained, and this is dependent 
upon clear statements of policy and goals, supported by explicit 
standards, performance indicators or other measurement criteria. 
As soon as the necessary central initiatives, described earlier, have 
been taken that will make it possible for departmental manage- 
ment to achieve equal opportunity goals, we recommend 


that corporate management, as part of the annual review of 
the performance of the deputy head, monitor and evaluate the 
success of departmental equal opportunity programs in bring- 
ing the participation of members of designated groups to 
required levels. 


Until the discriminatory characteristics of staffing systems and 
other barriers to equal opportunity have been removed and until 
the way is clear to take positive measures such as proposed in this 
report, it would be fantasy to expect to hold departmental manage- 
ment accountable for what is specifically intended by government 
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policy; that is, substantially more members of designated groups 
occupying positions in all groups and at all levels. 

To ensure that the intent of the principle of equal opportunity, 
incorporated in the PSEA, is honoured, we recommend 


that in accordance with the roles proposed for central agen- 
cies, the PSC protect the intent and purpose of the principle 
of equal opportunity and related provisions of the Act, 
through investigation of complaints and independent audit of 
the effectiveness of the implementation of the corporate 
manager’s and departments’ equal opportunity policy and 
programs. 


Departmental Equal Opportunity Responsibility 


The array of responsibilities frequently given to equal oppor- 
tunity staff and the organizational level at which it is placed are 
presumed by many to be indicators of the priority and status given 
to the equal opportunity program by the departmental manage- 
ment. The success of any program depends on the support of senior 
management, and the commitment of adequate resources. The 
integration of equal opportunity into the regular systems of plan- 
ning for budgetary and human resources, and for implementation 
and evaluation of the departmental program is an essential 
ingredient to the successful accomplishment of equal opportunity. 

At present, management commitment and equal opportunity 
effectiveness vary greatly from one department to another, and 
sometimes among the different organizational levels or segments 
of the same department. There is also some considerable disagree- 
ment as to whether assigning equal opportunity responsibility to 
the personnel branch is an effective arrangement for achieving 
results. It is alleged that personnel directors and officers do not 
have sufficient commitment to equal opportunity, or, at least, will 
not assign a high enough priority to the program in the face of 
other operational concerns. 

This is further complicated by the fact that equal opportunity 
responsibility is frequently a part-time collateral duty assigned to 
individuals (women and members of designated groups) in rela- 
tively low grade levels, who may not have the necessary knowledge 
and skills nor the time available to perform such duties. Addition- 
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ally, some staff are inhibited from aggressive performance of their 
duties because equal opportunity is not perceived as a management 
function or priority in their departments. We therefore recommend 


that functional if not direct responsibility for equal oppor- 
tunities be assigned to an officer at the assistant deputy 
minister level; 


that a separate organizational unit responsible for support for 
an integrated equal opportunity program be established in 
departments and that it report in line to a senior executive 
officer; 


that the EOW and other equal opportunity staff be fully 
trained in their specialities, in accordance with specifications 
or a profile developed by corporate management. 


We believe that this equal opportunity unit should be given 
the necessary authority, sufficient status in the organization to 
press for corrective action when needed, and the resources neces- 
sary to accomplish the department’s goals. Such an organizational 
structure will contribute greatly to the attraction and retention of 
an effective equal opportunity staff. It will not only encourage 
higher priority for equal opportunity functions through the partici- 
pation of managers and employees, but will also dispel the percep- 
tion that equal opportunity is exclusively the domain of personnel 
administrators. 

The preceding discussion makes clear our conviction that 
nothing short of strong, special measures will effect significant 
improvement in equal opportunity programs. Considerable effort 
has been devoted to EOW over past years by senior departmental 
management, by EOW staff, and by central agencies. The value of 
results derived from all this effort has not justified the cost. The 
substantial discrimination that exists in present systems and the 
inadequacy of problem analysis must first be rectified. When this 
has been done, the desire to achieve policy goals will provide the 
impetus for real progress. 
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CHAPTER 8 


COLLECTIVE BARGAINING OF 
STAFFING 


With the promulgation of the Public Service Staff Relations 
Act in 1967, collective bargaining was endorsed as a means for 
federal public service employees to have meaningful input into 
their conditions of work. Today, collective bargaining is still 
governed by the PSSRA and also by the Financial Administration 
Act. The FAA assigns to the Treasury Board the role of employer 
for purposes of collective bargaining. The PSSRA outlines the 
subject matter which may be negotiated together with the mech- 
_anisms of dispute settlement. 

Staffing and related matters remain outside the scope of 
collective bargaining. The Public Service Employment Act gives 
the Public Service Commission the authority to make appoint- 
ments to and within the public service as well as to delegate 
authority for appointments to deputy ministers. It requires 
appointments to be based on selections according to merit and in 
accordance with procedures and rules prescribed by the PSC. The 
Act also sets out the requirements for holding competitions and 
conducting appeals and specifies some conditions of employment. 


The legislated staffing authority of the PSC includes recruit- 
ment, selection, appointment, transfer, promotion, demotion and 
release of public servants, leaving these subjects outside the scope 
of collective bargaining. 


Expanding the Scope of Collective 
Bargaining 
Public service employees should have the right of meaningful 


input into their conditions or work. Staffing policies, due to their 
direct impact on career progress play an important part in the 
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determination of the working conditions of public service 
employees. Therefore, to continue to deny employees meaningful 
input into the formulation of such policies is a refusal of what has 
become an inherent right. 

The PSEA requires the Public Service Commission, in its role 
of ultimate staffing authority, to consult with certified bargaining 
agents and the employer with regard to staffing and related 
matters. The Committee considered consultation as a possible 
means for employee input into staffing policies and examined its 
application by the PSC. 

The consultation process, irrespective of variation or applica- 
tion, lacks two elements vital to meaningful employee input into 
staffing: effective consultation cannot be legislated and consulta- 
tion has no means of impasse resolution. 

Legislation can require the parties to consult. However, it 
cannot determine the quality and effectiveness of such consulta- 
tion, leaving the process far too dependent on the good faith of the 
individuals seated at the consultation table. Depending on the 
personalities involved, consultation can mean regular exchanges of 
information as well as resolution of problems arising out of differ- 
ent points of view or it can deteriorate into an intermittent exercise 
in which policies and procedures about to be implemented are 
explained to employee representatives, with no possibility of 
change. Our examination of the subject, together with repeated 
references in bargaining agent and departmental representations to 
the Special Committee, to PSC misapplication of the consultation 
process in the manner just described, has led us to the conclusion 
that the capricious nature of consultation cannot be stabilized 
through legislation. This inherent weakness in the consultation 
process is serious as it can preempt meaningful employee and 
employer input into the formulation of staffing policies. 

Consultation has no means of impasse resolution. In the event 
of disagreement between the parties as to the content of a policy or 
procedure, the party with ultimate staffing authority can act 
unilaterally and impose its views. Further, once an agreement is 
reached, nothing prohibits this authority from contravening the 
provisions of that agreement. The mere fact that the system has 
potential for unilateral action detracts seriously from the credibili- 
ty of the consultation process as a forum for meaningful employee 
input into staffing. 

The view has been presented that the above-mentioned short- 
comings of the consultation process are momentary failures in 


126 


} 
| 


communication which good faith and diligence can correct. These 
failures persist because of the structural weaknesses of the consul- 
tation process, despite the good intentions and the sincere desire of 
the PSC to improve the process. The PSC’s establishment in 1978 
of the Joint Consultative Council (JCC) as a “forum for an 
exchange of views on all matters relating directly to the Public 
Service Employment Act” (according to the Public Service Com- 
mission 1978 Annual Report) attests to this desire. However, while 
the JCC holds some potential for increased exchanges of informa- 
tion in that its terms of reference require the Public Service 
Commission, representatives of the bargaining agents as well as 
representatives of the departments to meet quarterly, the JCC 
cannot overcome the inherent structural weaknesses of the consul- 
tation process. The JCC has no means of impasse resolution. 
Further, nothing prevents the PSC from imposing its views on a 
staffing matter after an exchange of views, thereby effectively 
preempting meaningful input into staffing. 

As the inherent characteristics of consultation are its greatest 
defects, this avenue must be replaced by another process more 
suited to meaningful employee input into staffing. The elements 
necessary to such input are built into the collective bargaining 
process. The process permits input from the employer and 
employees with neither party being able to impose its will unilater- 
ally. Furthermore, the existence of methods of impasse resolution 
as an integral part of the bargaining process can create conciliato- 
ry pressures toward effective discussion and resolution of problems 
(pressures which are often lacking in the consultation process), lest 
an undesirable solution be imposed by a third party by arbitration. 

We therefore recommend 


that the scope of collective bargaining in the public service be 
expanded to include negotiation of certain matters now under 
the PSEA dealt with subsequently in this paper. 


The Structure of Collective Bargaining of Staffing 


As required by the PSSRA, federal public service pay and 
benefits collective bargaining takes place on a bargaining unit 
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basis between the Treasury Board in its role of employer and the 
responsible bargaining agent. Bargaining units are established on 
occupational group lines. 

Some intervenors have expressed concern that the application 
of the PSSRA system of collective bargaining to bargaining of 
staffing matters would result in “ghettoization” of bargaining 
units. By this they mean the possibility that one bargaining unit 
might negotiate staffing policies which would deny access to 
positions in that unit to employees outside it, thereby isolating 
employees within their respective units. 

The application of the PSSRA system of collective bargaining 
to staffing matters could block normal inter-bargaining unit career 
paths, as bargaining units sought to improve the chances of 
promotion of employees within a unit by imposing access restric- 
tions on employees outside it. Thus for example, administrative 
support employees, who possessed the qualifications necessary to 
the performance of the duties of positions in the Administrative 
and Foreign Service category would not gain access to those 
positions. Such artificial barriers would compromise the overall 
public service goal of effective and efficient provision of service by 
public servants who are appointed to their positions according to 
their merit rather than predominantly through their position clas- 
sification. Certainly, such barriers would defeat the intention to 
make the public service one in which promotion of employees is 
limited only by their aspirations and their qualifications. 

Similarly, the direct application of the PSSRA bargaining 
system to staffing matters could pose another hazard. The strong- 
est bargaining agents, because of their power in times of confron- 
tation might gain staffing concessions denied weaker unions, even 
though the staffing needs and concerns among bargaining units in 
both unions were alike. They would also be in a position to 
negotiate trade-offs between pay and benefits improvements and 
staffing concessions. If such developments were to occur, the 
subject matter and quality of bargained staffing policies would be 
dependent on the relative clout of bargaining agents rather than on 
the needs and concerns of the various bargaining units and their 
management counterparts. 

To avoid such occurrences, we recommend 


that a new forum of collective bargaining be established to 
bargain staffing and related matters, and that this forum be 
called the National Staffing Council; and 
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that the members of the National Staffing Council be: 


i. a representative from each of the bargaining agents, 
certified under the PSSRA, whose members’ appoint- 
ment and related conditions of employment are currently 
governed by the PSEA; 


ii. representatives of the corporate manager in its capacity 
of employer. The total number of such representatives 
should not exceed the number of bargaining agent repre- 
sentatives. Not less than 50 per cent of their number 
should be departmental representatives. 


The participation in the National Staffing Council of the 
corporate manager is consistent with our recommendation that this 
central agency assume ultimate authority for staffing as part of its 
overall management duties. Effective departmental representation 
and input to the Council, in terms of communication of problems 
in existent staffing policies, as well as their application in diverse 
operational contexts is essential. Departmental participation in the 
formulation of such policies, is vital to the effective operation of 
the Council, as under delegation the departments will continue to 
implement bargained staffing policies. 

Multi-party Staffing Council representation would bring wide 
knowledge and experience in staffing to bear on the deliberations, 
resulting in a full airing of proposals and problems from all 
viewpoints. The detailed knowledge that the smaller bargaining 
agents would bring with respect to the particular circumstances of 
the occupational groups which they represent, when balanced by 
the extensive research resources and global perspective of the 
larger bargaining agents, would foster full discussion of the issues. 


Certainly, the varied experience of the parties would cause them to 
bring a variety of approaches to the solution of problems. Finally, 


the Staffing Council deliberations would have an educational value 
as the corporate manager, departments and bargaining agents 
began to understand and appreciate one another’s problems and 
concerns. Such communication, together with the agreements 
achieved, would help to avoid the suspicion and defuse the hostility 
which can be found in two-party, employer/employee representa- 
tive collective bargaining. 
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i. National Staffing Council Deliberations 
We recommend 


that collective bargaining of subject matter normally take 
place at the level of the entire National Staffing Council; and 


that where the National Staffing Council decides that a 
matter is particular to one or several bargaining units and 
therefore could not have a public service-wide application, the 
Council should be empowered to establish sub-committees on 
an occupational group or category basis, composed of the 
responsible bargaining agent(s) together with the employer 
and appropriate departmental representatives to bargain the 
subject matter. 


Our recommendation that the Council determine the level at 
which bargaining of subject matter should take place would serve 
to minimize the possibility of “ghettoization” of bargaining units 
since Council members would be unlikely to send an issue to 
sub-committee if there were a possibility that the resulting policy 
bargained at that level would impact on individuals or operations 
within their respective jurisdictions without their having been a 
party to those deliberations. “‘Ghettoization” would also be imped- 
ed by the fact that the sub-committees, having been appointed by 
the Council, would need to have their agreements approved by the 
Council. 

Deliberation by the entire Staffing Council on issues of 
concern to all Council members would avoid the problem of 
powerful bargaining agents gaining staffing concessions denied less 
powerful bargaining agents with similar concerns, in that staffing 
conditions bargained at the level of the entire Council would be 
equally applicable to all represented bargaining units as well as all 
departments. 

The purpose of having the Staffing Council establish sub- 
committees to deal with matters that do not apply service-wide is 
to recognize the varying concerns with respect to individual occu- 
pational groups. There is no point in applying policies and proce- 
dures to all occupational groups or categories simply for the sake 
of uniformity if they are clearly inappropriate to one or another. 
By way of illustration, matters such as selection standards or 
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duration of probationary periods could quite properly be the 
subject of collective bargaining by sub-committee. The factors 
making up the selection standards will most certainly differ among 
groups. Similarly, probationary periods are likely to vary among 
categories if not among groups. 


ii. Enabling Legislation 
We recommend 


that the National Staffing Council be empowered to bargain 
all staffing matters except those whose negotiation is 
expressly prohibited by legislation. 


Our recommendation would require that the Staffing Council 
operate under enabling legislation. The alternative of defining the 
scope of collective bargaining of staffing through enumeration in 
legislation of those matters which would be negotiable would 
seriously hamper and unduly constrain the work of the Council. As 
the legislation would have difficulty in anticipating every possible 
issue which could be brought to the Council’s attention, there 
would likely be gaps or omissions in the Council’s mandate. 
Further, the delineation of negotiable matters in legislation could 
cause the parties to such deliberations to lose confidence in the 
collective bargaining process, for they would expect great improve- 
ments in the stipulated negotiable areas within the immediate 
future—an unrealistic expectation which can rarely be satisfied at 
the collective bargaining table. 


iii. Impasse Resolution 


A dispute settlement mechanism must be in place in the event 
that the members of the Staffing Council cannot come to an 
agreement with regard to a staffing issue. We recommend 


that arbitration be the method of impasse resolution. 


The conciliation/strike route is an inappropriate dispute set- 
tlement mechanism for staffing matters. Further, as a practical 
consideration, few, if any, public service employees would opt for 
conciliation/strike as a means of resolving staffing issue disputes. 
At one time or another, bargaining agents who made presentations 
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to the Special Committee advocated arbitration as the means of 
resolution of collective bargaining of staffing disputes. 
We recommend 


that sequential arbitration be the variant of arbitration used 
by the National Staffing Council. 


Sequential arbitration differs procedurally from usual arbitration 
practice. Arbitration normally requires the parties to bargain all 
issues with a view to referring any outstanding matters to arbitra- 
tion. Sequential arbitration, on the other hand, authorizes the 
parties to refer issues in dispute to arbitration as they arise. 
Pending an arbitration decision with regard to one issue, the 
parties are free to discuss other matters, usually in accordance 
with a pre-set agenda. 

Sequential arbitration is more appropriate to the staffing 
situation. It regularizes the scheduling of deliberation of subject 
matter necessary to full discussion of complex staffing issues 
rather than building in periods of deliberation followed by some- 
times lengthy waits for arbitral awards covering a number of 
outstanding issues. Moreover, the availability of sequential arbitra- 
tion encourages the parties to settle interdependent issues step by 
step rather than to submit a package of these issues for resolution 
by a third party. Under sequential arbitration, once an arbitral 
award is rendered regarding an issue which previously blocked 
agreement on other dependent issues, the parties can then bargain 
those issues in accordance with the provisions of the award. 


The effectiveness of arbitration in the resolution of complex 
staffing issue disputes will depend in large measure on the arbitra- 
tor’s knowledge of the public service in general and of public 
service personnel management in particular. The credibility of the 
arbitration function will depend on the independence—perceived 
as well as real—of arbitration from staffing operations. As guard- 
ian of the merit principle, as well as the agency responsible for the 
central staffing audit, the PSC would be required to possess 
in-depth, current knowledge of the staffing system. With the 
transfer of ultimate authority for staffing to the corporate manag- 
er the PSC’s independence from staffing operations—actual and 
perceived—would be enhanced, making the Commission an ideal 
arbitrator of Staffing Council disputes. We therefore recommend 
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that the Public Service Commission assume the role of 
arbitration tribunal with regard to National Staffing Council 
issue disputes. 


iv. Redress 


There will be a need for a redress process against alleged 
misinterpretations or misapplications of National Staffing agree- 
ment provisions. To accord with best practice, the final redress 
step must take place before an independent, and impartial third 
party, knowledgeable as to the particulars of Staffing Council 
agreements. We therefore recommend 


that the Public Service Commission act as the final step in a 
redress process against alleged misinterpretations or misap- 
plications of National Staffing Council agreements. 


This does not imply that such a redress process should have 
only one step. However, we believe that the National Staffing 
Council, having designed staffing matter agreements, is in the best 
position to determine the number and format of any intermediate 
redress steps. We therefore recommend 


that the National Staffing Council be empowered to deter- 
mine the number and format of any intermediate redress 
steps preceding adjudication by the Public Service Commis- 
sion. 


v. PSC Review of National Staffing Council Agreements 


There will be a need for review of National Staffing Council 
agreements by an independent third party with the authority to 
veto those articles which contravene the legislation. With the 
transfer of its staffing operations functions to the corporate 
manager the independence of the Public Service Commission, as 
well as the perception of such independence would be enhanced. 
This new independence, together with the PSC’s role of guardian 
of the merit principle, would make it essential that the Commis- 
sion assume responsibility for monitoring National Staffing Coun- 
cil agreements. We therefore recommend 
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that the Public Service Commission assume responsibility for 
monitoring National Staffing Council agreements, with the 
authority to veto articles which contravene the legislation. 


vi. Amendment of National Staffing Council Agreements 


Collective agreements under the PSSRA are in effect for a 
fixed duration, that duration having been determined at the bar- 
gaining table or by legislation. Although several such agreements 
contain provisions allowing for reopening during the life of an 
agreement, generally the conditions stipulated in an agreement 
remain unaltered until that agreement expires, necessitating defer- 
ral of changes due to problems or changed circumstances for 
subsequent agreements. 

It would be highly desirable for the National Staffing Council 
to respond to changed circumstances and react to problems more 
quickly. Cyclical reviews of Council agreements together with the 
possibility of amendments to existing agreements out of cycle when 
necessary would foster such timely reaction. As the parties to a 
Staffing Council agreement would meet regularly to discuss other 
issues, they could easily turn their minds, at any time, to the 
alteration of a staffing agreement when necessary. We therefore 
recommend 


that National Staffing Council agreements be amended on a 
cyclical basis, with the additional possibility of amendment of 
such agreements at any time. 


vii. National Staffing Council Secretariat 


National Staffing Council deliberation will result in numerous 
collective agreements on a wide range of staffing issues at varying 
stages and levels of deliberation and implementation. Extensive 
planning and coordination of Council activities will therefore be 
crucial to efficient and effective Council operation. Such integral 
administrative functions would best be performed by a Council 
Secretariat composed of individuals knowledgeable in the func- 
tions and organization of the public service and the responsible 
bargaining agents as well as in the legislation and organization of 
the Council. We therefore recommend 
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that a Secretariat be established to support the work of the 
National Staffing Council. 


The Subject Matter of Collective 
Bargaining of Staffing 


The National Staffing Council should be empowered to deter- 
mine broad staffing policies. This should not be taken to mean that 
employee representatives should participate in individual staffing 
decisions. Such decisions, within stipulated legislative and nego- 
tiated limits, should remain the prerogative of management, with a 
right of employees to redress against alleged improprieties. None 
of the public service bargaining agents who made representation to 
the Special Committee advocated the expansion of collective bar- 
gaining to include employee representative participation in 
individual staffing actions. 

We recommended previously that the National Staffing 
Council operate under enabling legislation: that is, the Council 
should be authorized to deliberate on all staffing and related 
matters except those whose deliberation is expressly prohibited by 
legislation. Without limiting the foregoing, we recommend 


that the mandate of the National Staffing Council include, 
but not be limited to, deliberation of the following matters:* 


(i) selection standards 
(ii) the definition of minimum areas of competition 


(iii) the guidelines governing the circumstances in which open 
competitions are held concurrently with or instead of 
closed competitions 


(iv) the guidelines outlining the selection tools (i.e. written 
tests, oral interview, etc.) desirable for the evaluation of 
candidates’ qualifications against each of the selection 
factors of positions 


*The reader who wishes a_ definition and discussion of these issues should consult the 
appropriate chapter of Part F—Employment Practices. 
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(v) 


(vi) 


(vii) 


(vill) 


(ix) 


(x) 


(xi) 


(xii) 


the determination of the duration of probationary peri- 
ods for appointments to and within the public service 
including the determination of the circumstances in 
which probationary periods may be extended as well as 
the maximum duration of such extensions 


the definition of the types of appointments to be exempt 
from probationary periods 


the rules governing order of layoff and recall 


the duration of the notice of surplus status and the notice 
of layoff status 


the rights of employees on surplus or layoff status 
including: 


—access of such employees to re-training 


—the maximum period of time that the name of a 
laid-off employee can remain on a priority layoff list; the 
minimum such period to be stipulated in the legislation 
as being one year 


—the circumstances in which an employee would forfeit 
his or her place on a priority layoff list 


the determination of those types of appointments which 
constitute transfers as well as those types of transfers 
which should be exempt from the competition and/or 
appeal processes 


the determination of access to those training experiences 
which are categorized as developmental training.—train- 
ing given to employees to prepare them for future promo- 
tions, whether related to a specific position or to an 
ultimate career objective 


the determination of access and objectives of those 
training experiences which are categorized as: 


—State-of-the-art-training— training given to ensure 
that an employee keeps abreast of changing technology, 
or 


—safety training 


Subject Matter to be Excluded from Collective 
Bargaining 


We recommend 


that only those staffing and related matters whose delibera- 
tion would constitute an infringement of legislative provisions 
should be exempted from being deliberated by the National 
Staffing Council. 


There are few staffing and related matters which must be 
specified in the legislation and therefore be exempt from National 
Staffing Council deliberation. These are outlined in Part F— 
Employment Practices. By way of example are the determination 
of the types of appointments to and within the public service, and 
the prohibition against definition of areas of competition in terms 
of salary bands or occupational groups and levels. 

There is a need to define in legislation the type of appoint- 
ments which can be made to and within the public service as well 
as to specify their purpose and maximum duration, together with 
the circumstances in which determinate employees would be eli- 
gible to compete in closed competitions on the same basis as 
indeterminate employees. To permit negotiation of these matters 
could easily result in situations where the rights of determinate 
employees would vary according to the bargaining unit. This could 
happen despite their being equally qualified to perform the duties 
of the indeterminate positions under competition—an obvious 
infringement of the principle of equality of access to public service 
employment according to relative merit. 

Definition through negotiation of areas of competition in 
terms of salary bands or occupational groups and levels should also 
be prohibited in legislation, for such a definition would result in 
the access of candidates to promotion being limited by their 
current classification rather than determined solely by their 
qualifications and relative merit. 
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CHAPTER 9 


REDRESS 


Introduction 


Employees have four avenues through which to seek redress 
for perceived unjust or inequitable treatment. First, the PSEA 
allows the right of appeal to PSC-established appeal boards 
against decisions respecting internal appointment, demotion, or 
release for incompetence or incapacity. Second, employees have 
the option of lodging a complaint (which is subject to less formal 
investigation) with the Anti-Discrimination or Investigations 
Directorates of the PSC. Third, employees may grieve and then 
apply for adjudication proceedings before the Public Service Staff 
Relations Board under the Public Service Staff Relations Act. 
Fourth, employees may make a complaint to the Canadian Human 
Rights Commission under the Canadian Human Rights Act. 

Despite the extensive redress system that is available, there 
exists a considerable amount of dissatisfaction amongst employees. 
This is the result of confusion as to the most appropriate avenue of 
redress and, to some, a perceived lack of equity. 


Toward More Effective Redress 


Effective redress systems must have the following characteris- 
tics: 

1. The agency responsible for redress must be—and be per- 
ceived to be—impartial and independent of the agency against 
whose actions redress is sought. 

2. The jurisdiction of the redress agency must be clear. 

3. Individuals who seek redress and managers who are requi- 
red to explain their actions before a redress tribunal must under 
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stand the respective jurisdiction of the available redress bodies, 
know the limits of their mandates, and understand the correct 
sequence of redress steps. 

4. Decisions must be rendered expeditiously. 

A number of changes are required to bring redress under the 
PSEA into line with these characteristics. These are discussed in 
the following sections. 


(i) Appointments 


The PSEA gives employees the right of appeal to PSC- 
appointed appeal boards against decisions on internal appointment. 
However, the PSEA also gives the Commission the exclusive right 
and authority to make appointments, with the right to delegate 
this authority to deputy ministers and the power to revise or 
rescind such delegation. 

The PSC’s operational staffing role jeopardizes the perceived 
impartiality and independence of its appeal boards, which find 
themselves in the invidious position of having to rule on the 
validity of appointments for which the PSC has ultimate staffing 
authority. This inherent conflict of interest in the PSC role would 
be avoided, and the fairness and objectivity of the appeal process 
enhanced, if the staffing and appeal functions were organizational- 
ly independent. This is an important reason for transferring ulti- 
mate staffing authority to the corporate manager, as we have 
proposed in this report. With such a transfer, the PSC’s indepen- 
dence from staffing operations would be assured, rendering the 
Commission an appropriate administrator of appeal boards. We 
therefore conclude the PSC should continue to hear appeals but 
only on the assumption that it does not continue as the staffing 
authority. 

The PSC’s responsibility for the appeal process is consistent 
with other roles proposed for the Commission—the agency respon- 
sible for central staffing audit, guardian of the merit principle, 
arbitrator of National Staffing Council disputes, and adjudicator 
of disputes over alleged misapplication or misinterpretation of 
National Staffing Council agreements—in.the sense that all of 
them require independence. 


(11) Incompetence and Incapacity 
The PSEA requires that appeals against proposed demotion or 
release for incompetence or incapacity be heard by PSC-appointed 
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appeal boards. In a great number of instances, there are elements 
of both discipline and of incompetence and incapacity. This over- 
lap of reasons for termination has caused confusion for managers 
as to whether to take action under the PSSRA for discipline or 
under the PSEA for incompetence or incapacity. Employees are 
also confused when seeking redress. The employer may allege 
incompetence as the reason for the discharge while the employee 
representative may argue that the discharge was disciplinary. 

Termination or demotion should be accompanied by clear 
lines of redress. Regardless of the reason for termination, final 
recourse should rest with a single redress agency. This would 
enable managers to put forth all reasons for termination and it 
would protect employees against being denied redress by having 
taken the wrong route initially. 

It has been argued that adjudicators under the PSSRA could 
not be given this jurisdiction because the PSC had the authority of 
appointment. If the corporate manager is given appointment au- 
thority, as we have recommended, this jurisdictional question 
would not arise. We therefore recommend 


that all redress actions for termination, or demotion for 
cause, be taken through the grievance procedure under the 
PSSRA, whether it be for discipline or for incompetence or 
incapacity. 


(iii) Investigation 


The Investigations Directorate of the PSC has responsibility 
for “conducting investigations into complaints or enquiries con- 
cerning the application of the Public Service Employment Act and 
Regulations and the application of policies and directives of the 
Public Service Commission or departments, resulting from the Act 
or Regulations. Its mandate covers staffing, layoff actions, rejec- 
tion on probation, resignation and abandonment of position, but 
excludes on-going competitions, appealable matters and allegations 
of discrimination, which are dealt with by the branches of other 
directorates” (according to the Public Service Commission’s 1978 
Annual Report). The directorate’s mandate excludes the investiga- 
tion of personnel matters for which there are other avenues of 
redress available, and certain other areas where many opportuni- 
ties exist for arbitrary managerial decisions that affect employees’ 
careers. 
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As a matter of equity, there should continue to be a mech- 
anism for an independent review of personnel actions for which 
there is no other redress. 

The housing of such a review function within a PSC free of 
staffing operations would be clearly in line with the PSC’s other 
roles. The PSC’s function as guardian of the merit principle and its 
responsibility for central staffing audit would be assisted by the 
knowledge of staffing action infractions gained as a result of its 
reviews. We therefore recommend 


that the review function of the PSC to investigate personnel 
matters for which there is no other redress available be 
continued. 


(iv) Discrimination 


With the passage of the Canadian Human Rights Act, which 
is binding on the federal public service, the Canadian Human 
Rights Commission and the Public Service Commission reached 
agreement whereby the PSC’s Anti-Discrimination Directorate 
would continue to investigate allegations of discrimination in 
federal departments subject to the PSEA, whether made by 
employees or applicants for employment. Under this agreement, a 
complainant who is dissatisfied with the handling of his or her case 
by the Anti-Discrimination Directorate can take his or her com- 
plaint to the Human Rights Commission. 

The specialized knowledge of the public service work environ- 
ment which the Anti-Discrimination Directorate brings to its work 
contributes positively to the conduct of effective investigations. 
The anti-discrimination function is supportive of the PSC’s role of 
guardian of the merit principle in that the PSC can be made aware 
of discrimination in staffing and related matters and take action. 
We therefore believe that the agreement between the PSC and the 
Human Rights Commission should be continued. 


(v) Information on Redress Systems 


Existing redress bodies will be fully effective only when those 
who have the right to seek redress are aware of their existence, 
their respective jurisdictions, the limits of their mandates, and the 
correct sequence of redress steps to pursue. 
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Even with the consolidation of redress systems recommended 
in this section, a number of redress avenues would still exist, each 
with a different set of procedures and limits. Our meetings with 
employees have revealed that employees have limited knowledge of 
redress channels and are frequently unsure of the correct one to 
take. Confusion would be dispelled if a consolidation of informa- 
tion about redress avenues were available to employees. The 
corporate manager and employee representatives alike have a 
responsibility to ensure that this information is made available. 
Both parties should discuss, in the appropriate forum, for instance, 
the National Staffing Council, what information should be made 
available. We recommend 


that the corporate manager make available to all employees 
consolidated information on redress. 


Administration and Structure of the Appeals 
System 


(i) Appointment Process 


Appeal officers by their actions have considerable impact on 
the staffing process, and their decisions affect the careers of 
employees. Their independence from operational considerations is 
no less important than it is for others in quasi-judicial settings, for 
instance, board members and adjudicators under the PSSRA. It is 
important that appeal officers be untarnished by any suspicion of 
their susceptibility to influence which can arise from the present 
method of their appointment. 


Appeal officers are presently appointed under the PSEA 
through competition to the Personnel Administration group. We 
welcome the PSC initiative to have employee organizations 
involved in selection boards but this still leaves appeal officers in a 
public service occupational group where appointment is made by 
the PSC and, in future would be made by the corporate manager. 
We therefore recommend 


that appeal officers be appointed by Order-in-Council, and 
that appointment be made on the basis of a recommendation 
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by the Chairman of the PSC following consultations with the 
corporate manager and employee organizations; and 


that remuneration be such as to attract experienced and 
knowledgeable people. 


(ii) The Mandate of Appeal Boards 


Employees have stated repeatedly to the Special Committee 
that the appeals system does not provide adequate redress because 
an appeal board’s terms of reference do not permit the board to 
re-rate and appoint candidates to positions even when staffing 
improprieties and violations of the merit principle have been 
proven. In their opinion, limiting the appeal board’s mandate to 
ordering a new Selection process in such instances does little to 
provide redress for often the same candidate is chosen again. The 
fact, of course, is that the function of an appeal board is to verify 
that the selection board came to a reasonable conclusion based on 
the evidence and used suitable tools and processes to ensure that 
the merit principle was upheld. 

The Committee understands the problem as presented by 
employees. However, no appeal board can be expected to substi- 
tute its judgement for the judgement of the selection board. To do 
so would be to ask for knowledge and expertise far beyond any one 
appeal board chairman’s capability. Responsibility for improve- 
ment in the quality of staffing decisions, furthermore, does not rest 
with appeal boards which, in their decisions, point out illegal or 
improper practices and procedures. Rather, improvement depends 
on increased competence of selection boards, better use of selection 
tools, and increased disclosure of board findings. 

This type of misunderstanding was found to be general across 
the country and it became very evident that employees need more 
information regarding the limits on the powers of appeal boards, so 
that their expectations of the appeals system do not continue to 
exceed reality. 


(iii) Appeal Board Decisions 
The effectiveness of the appeals system would be greatly 
enhanced if written decisions of appeal boards explained the 


rationale by which conclusions were reached, especially when 
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dismissing an appellant’s case. Extensive evidence has been placed 
before us of appeal board decisions which totally ignored some of 
the allegations made by appellants or their representatives during 
the course of an appeal hearing. Appellants deserve a written reply 
to allegations made and supported by serious argument. 

The PSC, in its initial submission to the Special Committee 
(covering the time period to June, 1978), observed that once an 
appeal hearing is concluded, a written decision is usually rendered 
within ten working days. This record is commendable. However, 
our examination of this issue has disclosed that some appellants 
and departments have awaited appeal decisions for periods of up to 
three months. These delays can, in part, be attributed to peak 
appeal board work loads as well as to vacancies in appeal board 
chairman positions. Such delays cause further disruptions in what 
most managers consider an already unduly long staffing process. 
Should the appeal ultimately be allowed, the protracted period of 
waiting, as well as the necessary changes in the selection process 
necessary to comply with the appeal board’s decision—which may 
require a complete re-running of the selection process—contribute 
significantly to the excessive time required to staff positions whose 
duties are often vital to effective service to the public. In such 
circumstances, the successful candidates, the appellant, and the 
employing department face a situation of disruption and uncer- 
tainty for an excessively long period of time. 

Evidence put before the Committee also leads us to believe 
that, in some appeals, the result is apparent to all participants 
when the hearing closes. Such cases could be the subject of oral 
decisions followed by written reasons. We therefore recommend 


that appeal boards render their decisions within 14 working 
days; 


that the Chairman of the PSC have authority to extend this 
period following consultation with the parties; and 


that appeal boards render oral decisions where appropriate, 
followed by written reasons. 


(iv) Access to Selection Board Findings 


A candidate and/or the candidate’s authorized representative 
should have access to all information relevant to the candidate’s 
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standing in the selection process. This information should indicate 
and explain, in the case of selection for a particular position, the 
employee’s standing, the marks obtained, and the ranking relative 
to the successful candidate. In the case of a prequalified inventory, 
the marks should be related to those required to be placed on the 
inventory. This information is essential if the employee is to make 
a rational decision on whether to file an appeal. It is also helpful as 
a basis for self-assessment when the employee is considering 
training needs and career aspirations. 

Our examination has revealed numerous examples of appeals 
lodged out of the candidate’s sheer frustration over inability to 
obtain the information on which the selection board’s decision was 
based. Managers demonstrated their support of the concept of 
disclosure when they told the Committee that far fewer appeals 
were filed when rating boards discussed their findings with candi- 
dates in some form of post-selection discussion, and explained the 
reasons for their ranking. Those departments which have insisted 
on such disclosure have found a side benefit. Employees’ questions 
often prompted a review of selection decisions by departmental 
management. Managers compared the resulting knowledge they 
gained of the quality of their subordinates’ selection decisions with 
the useful check on the quality of their subordinates’ decisions in 
other areas of personnel management, which are revealed through 
successive levels of the grievance procedure. 

Aside from the fundamental argument that, in line with the 
Canadian Human Rights Act, an employee should have ready 
access to information which directly affects career progression, the 
lodging of avoidable, information-seeking appeals, which sets in 
motion unnecessary appeal hearings, prolongs an already time-con- 
suming selection process. We therefore recommend 


that there be mandatory full disclosure to any unsuccessful 
candidate and/or the candidate’s authorized representative, 
upon request, of all particulars relevant to the decision, 
including the selection board report on that person. 


Two related issues arise from this recommendation. One is the 
argument that, given full disclosure, appellants should be required 
to specify at the outset their reasons for appeal, thereby reducing 
the number of frivolous appeals. Whether an appeal is frivolous 
depends a lot on who is making that judgement. An appeal that is 
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lodged purely because an unsuccessful candidate needs informa- 
tion on his or her performance, to be satisfied with the rating 
board’s decision, is labelled a frivolous appeal by some but cer- 
tainly not by others. Full disclosure will reduce, if not eliminate, 
such appeals and it can be anticipated that “frivolous” appeals for 
whatever reason will be minimal. 

The problem and the inequity that would arise from a require- 
ment that employees specify at the outset their reasons for lodging 
an appeal is that some employees would, in effect, be denied access 
to redress. Many employees are not sufficiently versed in the 
appeal process to know how to use the process. In some cases, they 
only know they are dissatisfied with the selection made—and they 
appeal. The grounds may be appropriate and reasonable or they 
may not. If their representative had access to the information that 
would come from full disclosure and if the representative and the 
employee were located in the same geographic area, it could 
reasonably be expected that the employee should consult. Because 
there are many areas where expert counsel is not readily available 
to employees, it is not considered reasonable to require them to 
specify their reasons for appeal when they first lodge an appeal. 

The second issue is the requirement that the mechanics of full 
disclosure include a meeting of members of the rating board with 
both the appellant and/or his representative. The number of 
national and regional competitions that are held, however, might 
preclude making such a process mandatory. However, where fea- 
sible, the mechanics of full disclosure should require a meeting of a 
member or members of the rating board with the appellant and his 
or her representative. Where such a meeting is not possible, the 
reasons for the selection board’s evaluation of the appellant should 
be communicated to the appellant and his representative. 


Abandonment of Position 


The PSEA authorizes a deputy head to declare in writing to 
the PSC that an employee, who is absent from duty for a period of 
one week or more without permission and for reasons other than 
those deemed by the deputy head to be beyond the employee’s 
control, has abandoned his or her position. Upon such a declara- 
tion, the employee’s employment is severed. 
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This provision of the PSEA fails to take into account a 
number of circumstances that may arise which unjustly lead to 
severance of employment. A number of such cases are on record 
that demonstrate how errors can occur; where, in fact, the posi- 
tions were not abandoned although circumstances may have sug- 
gested otherwise. In one case, the employee had amnesia; in 
another, the employee was gravely ill at the home of a relative; in a 
third, the department sent an advice notice to the wrong address. 

The instances of abandonment of position are relatively rare. 
However, the impact that such a declaration has on an employee’s 
livelihood leads us to recommend 


that release on abandonment of position be redressable 
through the grievance process under the PSSRA. 


Prequalified Inventories 


In Chapter 13, the use of prequalified inventories is recom- 
mended as an initial step in the internal selection process for 
positions or groups of similar positions where vacancies occur on a 
regular basis. 

We see a need to extend the right of appeal to all employees 
who believe that their names were omitted from prequalified 
inventories for which they feel qualified. However, upon selection 
from such an inventory, there would be no right of appeal. We 
therefore recommend 


that where prequalified inventories are established, a right of 
appeal be given to individuals who believe that their names 
were improperly omitted from the inventory. 


Redress for Senior Executive and Senior 
Management Personnel 


With one exception, redress for the Senior Executive category 
(SX), and the proposed Senior Management group (SM, between 
PM-5 and SX-1 and equivalent) is identical to that available to 
other public service employees. A 1969 Exclusion Order removes 
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the right of appeal to SX appointments, “except where the 
appointment is made at the first level in the Executive category 
and the employee has not been previously appointed to the Execu- 
tive category.” Therefore, no appointment/deployment actions 
within the category are appealable. Those individuals who seek 
redress against such actions can, however, grieve or use less formal 
channels by going directly to the PSC. 

It has been proposed that, in order to assist in implanting a 
strong sense of managerial identity, redress for those in the SX 
and proposed SM groups be distinctly different from that available 
to other employees. Specifically, it has been suggested that, for 
these groups, redress against decisions on promotion or proposed 
demotion, or release for incompetence or incapacity, be under the 
jurisdiction of an independent review board established by the 
PSC. Under this arrangement, all other matters would be resolved 
at the departmental level, with the employee being able to 
approach the PSC to seek a transfer to another department in the 
event of irreconcilable differences. 

For employees at the senior levels, who can use the current 
grievance system up to and including independent adjudication by 
the PSSRB of grievances where the problem involves an alleged 
loss of money, the proposed in-house departmental complaint route 
represents a limitation of existing rights. It is not clear how the 
removal of existing rights can assist in building a strong sense of 
managerial identity among managers. This will be supported by 
positive actions and the results of an open managerial system 
which, through the maintenance of independent and impartial 
redress avenues, shows itself to be intolerant of arbitrary actions 
with regard to all personnel. Redress rights should not be removed; 
their removal leads, and has led, to extremely arbitrary behaviour. 
Instead, practice should make these rights redundant. We there- 
fore recommend 


that the same redress avenues be open to the SX, and 
proposed SM groups as for all other employees. 
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CHAPTER 10 


ROLES AND STRUCTURES 


This section of the report will describe our conclusions about 
the major features which should distinguish the organizations 
involved in human resources management with respect to three 
roles—management of the public service, protection of the merit 
principle, and protection of the rights of employees. 

While it is the function of departments to manage public 
servants, the role of central agencies is to provide leadership and to 
ensure that legislation and government policy concerning personnel 
management are properly carried out by the departments. 
Although central agencies bear responsibility under the law—the 
Treasury Board under the FAA, and the Public Service Commis- 
sion under the PSEA—the department must bear the operational 
responsibility. The reallocation of central roles will be helpful only 
to the extent that it unifies the effort of those responsible for 
personnel management. Consideration of the recommendations 
contained in this report will obviously be compared to the pro- 
posals of the Royal Commission on Financial Management and 
Accountability. While the human resource management issues and 
problems studied by the Royal Commission and the Special Com- 
mittee were in some limited cases similar, our conclusions and 
recommendations were arrived at quite independently and through 
separate investigations. 

The essence of our proposals on structures involves the estab- 
lishment of a strong personnel agency, being a part of corporate 
management and responsible for all personnel management func- 
tions. Under our proposed scenario, the PSC would remain a 
servant to Parliament, independent of the government. 

In discussions about the recommendations of the Lambert 
Commission, we have given careful attention to the reservations 
expressed by the Public Service Commission concerning the poten- 
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tial erosion of merit in the public service—points which the PSC, 
and others, had made to us previously. We, too, would be unwilling 
to accept, let alone propose, an allocation of responsibility which 
would encourage improper influence of politicians, or indeed of 
managers, over the staffing of public offices. Our proposals would 
strengthen public service management in a regime bound by the 
integrity of merit legislation, combined with strengthened powers 
of the PSC, and the availability of organized representation of 
individual interests, be they of employees or of candidates for 
employment—safeguards against the abuse of the merit principle 
by those entrusted with management of employees. 


Corporate Management 


The government needs advice on a range of personnel man- 
agement matters, and on the personnel management implications 
of its programs. Successful personnel management across the 
service depends heavily on strong leadership and example from the 
centre, through the establishment of standards of good manage- 
ment, support for their achievement, and management review of 
departmental performance. 

The fragmentation of central policy leadership and direction 
of the personnel function is a major flaw in the present system. 
Responsibility for the function is neither clear, undivided, nor 
complete. 

The present allocation of central management roles involves 
three agencies—the Treasury Board and the Privy Council Office, 
both of which are integral parts of the central machinery of 
government, and the Public Service Commission, an agency with a 
substantial degree of independence from the government. 

From the departmental viewpoint, this division of responsibili- 
ty does not permit effective decision-making at the centre. Depart- 
ments complain of lack of coordination and of overlap between or 
within central agencies, resulting in either extremely long delays in 
the resolution of problems or a complete absence of direction for a 
program area. 

Departments find themselves subject to conflicting directions 
emanating from central agencies. The organizational structure of 
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central agencies responsible for personnel management is largely 
determined by the specialized functions of personnel administra- 
tion; hence, policies and control are focused on separate functions 
such as organization, classification, staffing, staff relations, train- 
ing, official languages, pay and benefits, and equal opportunity. 

Central control depends heavily on the imposition of detailed 
procedures and on the requirements for a proliferation of reports 
and audits. The burden of compliance is intensified by the number 
of central agencies, and organizational units within them, whose 
separate demands on operational departments contribute little to 
the sound management of human resources. 

The Treasury Board’s current mandate represents one of the 
major organizational responses to the recommendations of the 
Glassco Report and the demands of the collective bargaining 
regime introduced in 1967. Its statutory basis is in the 1967 
amendments to the Financial Administration Act. The Board’s 
responsibilities include: 


(a) general administrative policy in the public service, 

(b) organization and control of establishments in the public service, 
(c) financial management, 

(d) the review of expenditures and programs, 

(e) personnel management in the public service, 

(f) any other matter referred by the Governor-in-Council. 


Although all branches of the Treasury Board Secretariat are 
involved in some aspects of personnel management, the primary 
responsibility centre is the Personnel Policy Branch, headed by a 
deputy secretary. This branch provides the staff to discharge the 
Board’s responsibilities as employer under the Public Service Staff 
Relations Act, and its responsibilities for direction and control of 
personnel management functions such as training and develop- 
ment, classification, human resource data and planning, equal 
opportunities, and determination of pay and conditions of employ- 
ment for groups excluded from bargaining. 

The Treasury Board has delegated to deputy heads certain 
authorities, including the classification of certain positions subject 
to audit of their performance. The power to organize senior 
executive functions is not delegated to departments. The Board 
also controls the departmental complement of person-years, as well 
as the complement of SX’s and the levels just below SX. Training 
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and development is delegated to departments, with a requirement 
for a full review of costs, and effectiveness in meeting identified 
needs. 

Personnel policies are detailed in the Treasury Board Person- 
nel Policy Manual, which includes directives and procedures with 
respect to all matters within Treasury Board jurisdiction, including 
such issues as increasing opportunities for women and dealing with 
unsatisfactory performance. The staff of the Secretariat is charged 
with ensuring departmental adherence to policies in each of the 
personnel functions. 

The Treasury Board Secretariat represents the employer in 
the conduct of negotiations and manages two central personnel 
information banks, one related to pay, the other to official 
languages. 

The second organization within the central machinery of 
government with an involvement in personnel management is the 
Privy Council Office. By virtue of the role played by the 
Secretariat to the Cabinet who traditionally has advised the Prime 
Minister on appointments to be made by Governor-in-Council, the 
PCO has been involved in the management of senior officials of 
the public service. 

A Committee of Senior Officials (COSO) also has an impact 
on personnel management, particularly as it relates to the senior 
public service. COSO has no statutory basis. Its very considerable 
powers stem from the fact that its members include the most 
senior public servants concerned with the personnel management 
process and that it reports, effectively, to the Prime Minister. 
COSO’s permanent membership—the core group—consists of the 
Clerk of the Privy Council, the Secretary to the Cabinet for 
Federal-Provincial Relations, the Secretary to the Treasury Board, 
and the Chairman of the Public Service Commission. The core 
group is supplemented by four deputy ministers, on a rotational 
basis. COSO has increasingly served as the overseer of career 
management of senior public servants, who are potential Gover- 
nor-in-Council appointments. The involvement of the PCO, and of 
COSO, represents a growing influence operating in the central 
management role. 


The Public Service Commission has a strong influence on 
personnel management which derives from its authority under the 
PSEA for making appointments. Although responsible to Parlia- 
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ment and independent of the government, the PSC exercises 
management responsibility through its operational functions. Its 
authority for recruitment, selection, promotion, demotion and 
release, and its highly visible involvement in the implementation of 
official language policy by departments and in the operation of 
professional, managerial and language training, places the PSC in 
a central managerial role. Indeed, the importance of its managerial 
function, particularly with respect to the management of senior 
executives, necessitates the close cooperation which now exists 
between the Commissioners and senior levels of the Treasury 
Board Secretariat. 

The PSC has delegated staffing authority extensively. In 
recent years well over 90 per cent of all internal appointments were 
made by deputy heads under delegated authority. The Commis- 
sion’s Audit Branch conducts audits of departmental staffing 
activities to ensure that the provisions of the Act and regulations 
and PSC directives are observed. Results of the PSC audits 
influence the terms for renewal of a department’s delegation. 

The Commission has so far retained the authority to make 
appointments in the senior executive category and the upper levels 
of most other categories. 

In delegating authority to departments, the Commission has 
retained a large measure of control over recruitment from outside 
the public service. Except in the National Capital Region, depart- 
ments are required to use the Canadian Employment Centres as 
the recruiting source for initial appointments in the Administrative 
Support and Operational categories. The Commission’s National 
Capital Regional Office carries out the recruitment function for 
these categories in the National Capital Region. 


The Commission also recruits graduates from universities and 
community colleges. The Commission’s regional offices provide a 
common point of contact between the federal public service and 
educational institutions. These Commission recruitment activities 
are aimed at meeting departmentally-identified needs, and it is the 
departments who define the knowledge and skills that are sought. 

The training and development organization of the PSC offers 
departments, on a cost recovery basis, courses and specialized 
training expertise. The PSC has become increasingly active in 
providing training for senior executives, and for those employees 
whom departments are developing as potential senior managers. 
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The PSC has been the source of most language training provided 
to public servants. 

The PSC has been closely involved with government policies 
and programs aimed at facilitating fuller participation of French- 
speaking Canadians, women, indigenous people and the hand- 
icapped, who have found it difficult to enter and pursue careers 
within the federal public service. There are striking similarities in 
the history of these programs. Among central agencies, it was the 
Commission that took the lead role in identifying the need for 
special measures with respect to all of them. It was, in all cases, 
the Commission that initiated measures designed to remove barri- 
ers to better representation of these groups in the public service. In 
most instances the Commission has undertaken an important role 
in the development of policy and the design of programs 
announced by the government to support further action. Because 
of its statutory responsibility for making appointments, the Com- 
mission must bear a main share of the responsibility for ensuring 
that the measures required to implement government policies are 
put into effect. 

All of the above involvements force the PSC squarely into a 
corporate management role which sometimes overlaps that of the 
Treasury Board Secretariat. Because, unlike the other central 
personnel management agencies, it has a network of regional 
offices, the PSC is seen as the predominant central influence on 
personnel management outside the national capital. Given the 
situation just described, it is small wonder that there is confusion 
among public service managers. It is even less a wonder that many 
intervenors criticized the lack of strong unified direction which 
seriously erodes the present quality of personnel management. 
Constraints from one source or another, derived from perfectly 
legitimate interests, have combined to checkmate the actions of 
managers who may well be pursuing sound management of human 
resources. Central agencies, in limiting managerial discretion by 
forcing adherence to detailed procedures have fortified the delu- 
sion that regulation will indeed accomplish desirable ends. As 
described in the section of our report which deals with philosophy 
of management, overregulation must give way to clear expecta- 
tions concerning the performance of managers with respect to their 
management of people, with strong follow-through from senior 
management to ensure that expectations are met. Despite close 
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cooperation at senior levels of central agencies, those at junior 
levels rarely project a common stance in their dealings with senior 
departmental management. Furthermore, no amount of coopera- 
tion among the central agencies, or between them and depart- 
ments, can overcome the legislated structural division of 
responsibility. 

The government needs a focal point for the translation of 
policies into managerial priorities. For example, government poli- 
cies with respect to opportunities for women in Canada must be 
extended into plans for enhancing the participation of women in 
the public service. Economic policies have an obvious impact on 
the level of public service employment. The government also needs 
well-considered advice on the managerial implications of proposed 
programs or legislation. The feasibility of certain proposals is 
affected directly by human resource considerations. Resource 
requirements must be viewed not only in terms of the availability 
of public funds to employ the talent required, but in combination 
with consideration of the availability of persons with essential 
skills, or those who can be developed to manage and carry out the 
program. In addition, government policies often have an impact on 
labour relations in the public service, and, at times, have a ripple 
effect on the labour-management environment beyond the public 
service. Program proposals made to government and decisions 
taken at the political level should incorporate relevant public 
service personnel management considerations. 

Basic to any sound philosophy of management is the existence 
of a corporate management which must establish standards of 
managerial effectiveness and live in accordance with them. To do 
so will require that those who represent the corporate manager 
command the respect of departmental officials. It must be empha- 
sized that central responsibility for personnel management cannot 
be considered a responsibility independent of overall corporate 
management. 

Corporate management will need to demonstrate a forward- 
looking perspective on government operations. Its officials must 
take the lead in predicting future demands on the public service, 
and in assuring the readiness of the public service to respond. The 
vision of the corporate manager must transcend the election cycle, 
but recognize the need for public service management’s capacity to 
shift gears in response to the changed government policies and 
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priorities which accompany a change of political power. We 
therefore recommend 


that there be a Cabinet Committee, the Board of Manage- 
ment, whose corporate management responsibilities would 
encompass all aspects of personnel management, including 
the operational responsibilities now under the PSEA; and 


that an official of the rank and standing of the Comptroller 
General be designated as Secretary for Personnel Manage- 
ment. 


Such a structure would provide the central direction for all 
human resource management concerns. The creation of a separate 
personnel management agency also responds to the concern that 
resource allocation and financial management must of necessity, 
under the present regime, take precedence in the attention of the 
senior officials of the Treasury Board Secretariat. It leaves the 
integration of overall management considerations at the level of a 
Cabinet Committee. At the ministerial level, to alleviate the 
demands of the workload and responsibilities which now fall to the 
President of the Treasury Board, and to recognize the importance 
of personnel management, we recommend 


that a member of the Board of Management be designated 
Vice-President, Personnel Management, with no other 
portfolio. 


In corporate direction given to departmental management, 
overall goals must be apparent as the foundation for policies and 
directives, developed on a consultative basis with departments. The 
Personnel Management Secretariat must be organized in such a 
way that consideration of the various specialities of personnel 
administration be integrated into overall personnel management 
policies. Under the present system, deputy ministers must attempt 
to integrate all PSC and TB policies into a workable system, and 
resolve conflicts between policies emanating from different 
sources. This is a result of central agencies’ organization, which 
differentiates among highly specialized personnel functions, each 
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of which zealously issues detailed instructions to departments for 
performance of that function. As deputy heads must meld classifi- 
cation, staffing, equal opportunity, bilingualism, francophone par- 
ticipation, handicapped policy, appraisal, and labour relations into 
a coherent approach to management of people, so must corporate 
management. 

This coherence will only be accomplished by a Personnel 
Management Secretariat with an internal organization which ren- 
ders its spokesman able to deal credibly with overall departmental 
concerns. This depends, in turn, on the staffing of the Secretariat 
with senior officials who command respect for obvious talents in 
general management, backed by a wealth of knowledge and expe- 
rience in the fields of personnel management and labour relations. 
They must be officers able to master quickly the important issues 
related to the particular business of the departments with whose 
deputy minister and officials they deal. We therefore recommend 


that corporate personnel policies integrate consideration of 
the full range of personnel specialities. 


Corporate management must restrict its concern to overall 
public service management. In addition, the Personnel Manage- 
ment Secretariat must be accountable for the impact of corporate 
policies and agreements contracted by the employer, on the 
performance of departments. 

There will be a need for departmental management involve- 
ment with the Personnel Management Secretariat in the develop- 
ment of corporate management policies and bargaining positions. 
With an increased range of matters subject to collective bargaining 
and consultation, it will become increasingly important that the 
corporate management position be developed with full understand- 
ing and appreciation of departmental requirements and differences 
among the requirements of various operations. Indeed, departmen- 
tal involvement at the bargaining table will play a vital role in 
strong, effective bargaining, aimed at sound, workable, service- 
wide collective agreements. We therefore recommend 


that corporate policies be developed in consultation with 
departments; and 


To 


that corporate management ensure the meaningful participa- 
tion of departments in collective bargaining and service-wide 
consultation with employee representatives. 


The corporate manager should delegate to departments the 
authority to manage human resources, and support departments in 
the exercise of delegated authority. The effectiveness of such 
delegation will depend heavily on clear terms of delegation, on the 
capacity of departments to assume delegated functions, and on the 
insistence of the corporate manager on action to correct problems 
with respect to performance under delegated authority. 

It will be the responsibility of the Personnel Management 
Secretariat to ensure service-wide adherence to legislation, to 
corporate policy, and to collective agreements contracted by the 
government. Given clear acceptance of a philosophy of manage- 
ment, based on the accountability of departmental management 
for their own practice, the enforcement role should be substantially 
free of procedural controls. Rather, corporate management should 
develop indicators of effective departmental personnel manage- 
ment performance, to be used as a basis for departmental and 
corporate control. Wherever feasible, specialists at the centre 
should provide deputy heads with the methodology to control their 
own personnel management systems. This will be a particularly 
important central role, given the relative difficulty of evaluating 
personnel management performance—especially staffing—in com- 
parison with evaluating financial management performance. The 
onus will be on deputy ministers to demonstrate that managers in 
their departments do a good job of hiring and managing the people 
necessary to fulfill the departmental mission. Corrective action 
too will be the responsibility of the deputy minister, with the 
support of the Personnel Management Secretariat, where problems 
are revealed. The Personnel Management Secretariat should exact 
only a minimum of information from departments, that minimum 
determined by the need for corporate control over service-wide 
personnel management. We therefore recommend 


that the Personnel Management Secretariat provide depart- 
ments with performance indicators, and assistance in the 
review of personnel management performance; and 


that the Personnel Management Secretariat require from 
departments only that information which is clearly essential 
and demonstrably relevant to its mandate. 
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All of the above roles suggest a rather small central agency, 
staffed by senior officials of substantial competence, who assume 
responsibility for corporate policy. There remain, however, in 
addition to the function of corporate direction, certain central 
operating roles which the Personnel Management Secretariat must 
play. 

As the employer in a regime of collective bargaining, the 
corporate manager must continue to take the lead in negotiations. 
Even more important to sound labour-management relations, the 
corporate manager sets the tone of relations with employee repre- 
sentatives. Only by the central agency’s responsive, responsible 
behaviour, consistent with an accepted philosophy of management 
and labour-relations, will public service management prove its 
desire to engage in solving problems with the bargaining agents. It 
is the employer who must demonstrate by action that departments 
will fully honour obligations incorporated in collective agreements, 
and that they will inform or consult with employee representatives 
as appropriate. We therefore recommend 


that the Personnel Management Secretariat represent the 
employer in labour-relations. 


It will be the employer’s responsibility to establish policies 
with respect to employment for those groups excluded from collec- 
tive bargaining. If it is reasonable to expect that straightforward 
and open dealings with bargaining agents will strengthen the 
quality of agreements, it is equally reasonable to expect that the 
employer deal in a similar way with members of occupational 
groups whose representation is not formally organized. The corpo- 
rate manager holds the potential to stimulate or suppress the 
morale, and thus the commitment and productivity, of excluded 
groups by the manner in which the views of employees in such 
groups with respect to their employment and careers are taken into 
consideration. We therefore recommend 


that the Personnel Management Secretariat have responsibil- 
ity for personnel management policies for groups excluded 
from collective bargaining. 


Corporate management will need to designate certain groups 
of public servants as service-wide resources, and manage them 
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accordingly. Undoubtedly, the most senior managers, particularly 
those with potential for Governor-in-Council appointments, should 
continue to be centrally managed. The corporate manager should 
provide leadership in the assignment and development of public 
servants in occupations such as personnel or financial management 
which play a key role in the management of the public service. 

So as not to undermine the departmental authority for man- 
agement of people, and particularly for management of the man- 
agement team, so vital to an organization’s success, the corporate 
manager should provide strong support in identifying requirements 
and in the planning for career development. Strong leadership 
from the corporate manager will be needed to ensure that deputy 
ministers make wise use of the scarce, highly talented officials 
needed to manage the public service. We therefore recommend 


that the corporate manager be responsible for the manage- 
ment of the senior cadre (SX and SM), and of groups 
designated as service-wide resources. 


Training and development of the public service work force 
will largely be conducted under departmental sponsorship. Where 
certain training is required on a service-wide basis, or where there 
are economies of scale to be gained by centralizing training design 
or subject matter expertise, the corporate manager has the respon- 
sibility to provide departments with such support. We therefore 
recommend 


that the Personnel Management Secretariat provide central 
training programs and expertise to departments. 


Recruitment 


As we have recommended that the corporate manager, 
through the personnel secretariat, assume the responsibility for 
human resources, it follows that it must also undertake the respon- 
sibility for recruitment into the service. This is particularly impor- 
tant when recruiting graduates of universities and post-secondary 
institutions and also for groups where scarcity exists. Delegation of 
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certain categories—Administrative Support and Operational—to 
Canada Employment Centres should continue; and to departments 
for the Administrative and Foreign Service category. However, to 
prevent disruptive competition among departments for scarce 
resources and to project a high-profile corporate presence for the 
Government of Canada as an employer, we recommend 


that the Personnel Management Secretariat be assigned re- 
sponsibility for recruiting. 


Sound corporate direction with respect to human resource 
management can be based only on accurate information and 
perceptive analysis. The Personnel Management Secretariat must 
have a reliable assessment of the present and future needs of the 
public service, and of the capacity of the public service and of the 
external labour market to fulfill those needs. Such an assessment is 
essential to support corporate management decision-making. 

Because most individual personnel management decisions will 
be made in departments, it is departmental management who will 
have the incentive necessary to maintain reliable, current data 
about the characteristics of the people they employ and the jobs 
they do. From departmental information, the corporate manager 
will need to require a minimum of data—that which is necessary 
for corporate analysis and planning for human resource manage- 
ment across the service. We therefore recommend 


that departments be required to provide the corporate manag- 
er with the personnel information, drawn from departmental 
systems, required to support corporate management of public 
service human resources; and 


that the Personnel Management Secretariat assume respons- 
bility for human resource analysis and planning, where a 
service-wide view is essential. 


All of the above roles will contribute to a Personnel Manage- 
ment Secretariat able to exercise strong, visible leadership vis-a-vis 
the Board of Management and departmental management, all of 
whom share responsibility for the effective, economical and equita- 
ble management of public servants. Those who responded to 
concerns expressed in our working paper about the quality of 
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corporate management and the effectiveness of the personnel 
management function have reinforced our conviction of the 
urgency of uniting the corporate management function within an 
organization which commands respect for its evident competence 
in the field of human resource management. 


The Guardian of Merit 


There is substantial agreement that the public interest in a 
public service staffed on the basis of merit rather than political 
patronage may, in some circumstances, transcend the interests of 
the government of the day. It is for this reason that Parliament 
needs an independent agent to ensure public service management’s 
conformity with the Public Service Employment Act. 


Under the present scheme, the PSC discharges its responsibil- 
ity largely through controls over the departmental exercise of 
staffing authority delegated from the PSC and through ruling on 
appeals brought by individual public servants. The PSC’s authority 
for staffing, however, places it in the position of judge of its 
performance. The PSC initiates staffing policy, establishes detailed 
staffing procedures, operates a staffing program, determines the 
terms of delegation for departmental staffing authority, evaluates 
the effectiveness of staffing, and redesigns staffing systems. The 
PSC’s Audit Branch conducts audits of staffing performance in 
departments and also in the PSC itself. The appeals and investiga- 
tions function reviews personnel management decisions in a quasi- 
judicial forum. 


In all its review functions, the PSC action is backed by powers 
to initiate investigations, to revoke appointments, and to report on 
departmental performance to Parliament, but these powers are 
rarely invoked by the Public Service Commission, which depends 
heavily on working in a conciliatory fashion within the system. 


The role assigned in legislation to the PSC as guardian of 
merit contains inherent contradictions. The PSC’s assumption of 
elements of the management role, and thus seeming to serve two 
masters, compromises its independence and, therefore, its effec- 
tiveness. As guardian of the merit principle, the PSC is responsible 
to Parliament, but its involvement in selection, training, promo- 
tion, demotion and release serves management. 
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The PSC’s determination to ensure protection of the merit 
principle forces upon management personnel processes, developed 
by the PSC, which often stress procedural compliance at the 
expense of system effectiveness and managerial flexibility. While 
no one argues the need for protection against both political and 
bureaucratic patronage, the overregulation which now numbs the 
system is but a caricature of the original legislative intent, and 
assumes a Stronger threat of patronage than actually exists. The 
Public Service Commission has achieved success in preventing 
patronage, but public service administration has paid a high price 
in the process. 


The PSC treads a thin line between its responsibility toward, 
and its independence of, management. Employees question the 
fairness of recourse through appeals to a body which has the 
ultimate authority for the decision. The fact that members of the 
Appeals and Investigations Directorate rule on behalf of the 
Commissioners, independent of the rest of the PSC or departments 
operating under delegation, carries little weight in allaying the 
suspicions of an employee who views the PSC as an agent of 
management. 

The representation we received throughout our review under- 
lines, above all, the conviction of both managers and employees 
that the PSC cannot effectively serve their interests, given the 
present dichotomy of its role. Further, both management and 
employees, with a decade of progressively maturing collective 
bargaining experience behind them, consider their representatives, 
the employer and the bargaining agents, more authoritative and 
compelling voices for their respective interests. 

The independence of the PSC from management, reflected in 
the PSEA, must become unqualified. Then, backed by legislation 
which would enshrine the principles which should govern personnel 
management, the PSC must assure Parliament that corporate 
policies, National Staffing Council agreements, service-wide and 
departmental performance comply with the law and must explain 
any significant departure from it. The effect would be to improve 
the mechanisms by which the management of the public service is 
held accountable. 

Freed of its operational functions, the PSC will be, and will be 
perceived to be, independent of corporate management. The Com- 
mission can then become the independent auditor of personnel 
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administration and the management of human resources, review- 
ing the effectiveness of service-wide personnel policies and 
performance, and auditing departmental systems and performance. 
To fulfill its role, the PSC must have the power to audit adherence 
to the merit principle, to initiate investigations, to hear appeals, to 
revoke appointments, to arbitrate or veto collective agreements, 
and to report to Parliament. We therefore recommend 


that the roles of the PSC include audit of corporate and 
departmental personnel administration and human resource 
management, in the widest sense; hearing of appeals; investi- 
gations of complaints and investigations on their own initia- 
tive; arbitration and review of the agreements under the 
National Staffing Council; and 


that the PSC have powers of revocation of appointments; 
arbitration and veto of National Staffing Council agreements; 
and be required to report to Parliament on the state of 
personnel administration and human resource management. 


Our recommendation that the PSC become the impasse reso- 
lution body in case of conflicts at the National Staffing Council 
requires the interests of the two parties, the employer and the 
employees, be reflected in the composition of the Commission. 
Neither the employer nor the bargaining agents could otherwise be 
expected to submit to arbitration. We therefore recommend 


that the PSC be made up of a Chairman, one member 
appointed to represent the interests of the employees, and one 
member to represent the interests of the employer. 


Protection of Employee Interests 


Under a scheme of collective bargaining such as has existed in 
the public service since 1967, responsibility for protection of 
employee interests falls squarely on the shoulders of their repre- 
sentatives, the bargaining agents. However, as a legacy of merit 
legislation, employees have also looked to the PSC for protection 
of their rights with respect to staffing. 
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Our proposals will extend the scope of collective bargaining to 
most aspects of personnel management. This will require the 
bargaining agents to develop greater expertise in staffing matters, 
where they have previously had a limited voice in representing 
employee interests in the development of policies and practices. An 
important role played by the bargaining agents is that of educating 
and advising members on their responsibilities and rights. Bargain- 
ing agents will continue to satisfy employees’ needs for support of 
individual complaints, where there are indications that a case has 
validity, through appeals to the PSC, through challenges by way of 
departmental channels, and through grievances through to adjudi- 
cation. All of these mechanisms are backed by recourse to other 
agencies with the power to intervene—the Canadian Human 
Rights Commission, the Commissioner of Official Languages, and 
the courts. The incidence of complaints, appeals, or grievances 
may serve as an early indicator for management of the existence of 
problems that warrant attention. 


The Necessity of Change 


An important question is whether the structural change pro- 
posed, with all the attendant upheaval, is necessary to achieve the 
clearly essential goals. A critical re-examination of the inherent 
limitations which arise from the present assignment of roles points 
to the necessity for change. 

First, the government needs sound advice on public service 
personnel matters in the context of its overall consideration of 
management of public resources, of the pursuit of broader govern- 
ment social or economic policies through the use of public service 
employment, and of the feasibility of proposed government pro- 
grams. In allocating personnel management responsibilities, it is 
necessary to establish relationships that will facilitate the provision 
of good personnel management advice to the government. The 
Public Service Commission is independent of the government, yet 
its staffing and training responsibilities render it the most knowl- 
edgeable authority with respect to information and analysis essen- 
tial to certain aspects of government decision-making. The govern- 
ment’s corporate management agency must be in full possession of 
essential information and able to provide coherent advice on 
personnel management matters that bear a relationship to overall 
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government policies. This requires an integration of responsibilities 
now divided by statute between the Treasury Board and the Public 
Service Commission. It also requires accountability to the govern- 
ment for advice provided, an assurance which cannot be guaran- 
teed, given the PSC’s independence of the government of the day. 


Second, the government needs a strong corporate manage- 
ment function—leadership in the development of public service 
personnel management policies, leadership in representing the 
employer’s interest and leadership in control of the effectiveness, 
efficiency and economy of service-wide human resource manage- 
ment. A balance must be struck between the need for corporate 
control and the need for managerial flexibility to respond to the 
diverse operational requirements which characterize the public 
service. As with the first objective, the government can achieve 
sound management only if it has control over all corporate man- 
agement functions; this is not possible given the current PSC 
statutory authority for staffing. In addition, the experience of 
those in the public service with jurisdiction over various personnel 
specialities divided between the PSC and TBS and even among 
organizational segments within them, has undermined the poten- 
tial for a credible cooperative initiative from the central agencies 
to adopt an integrated corporate management stance. Treasury 
Board and the Public Service Commission have been remote from 
operational problems and have relied on detailed procedural inter- 
vention to ensure adherence to their respective legislation and 
policy. We are doubtful that the present central agencies can adopt 
a coherent corporate approach to holding departments accountable 
for the overall management of people. 


Achievement of the third objective, the protection of merit, 
requires the independence of the PSC from the government. The 
PSEA casts the PSC in the role of reviewing decisions made under 
its authority, which jeopardizes its objectivity in the conduct of 
such reviews. The confidence of employees in their access to an 
impartial body is eroded by the PSC’s statutory responsibility for 
staffing. From the point of view of management, the PSC’s 
responsibility for protection of employee rights incorporated in the 
PSEA inhibits the application of merit in the interest of manage- 
ment’s need to employ competent staff. 

A fourth objective to be sought in the allocation of responsi- 
bility for personnel management is the protection of the interests 
of public servants. Prior to the introduction of employee represen- 
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tation through collective bargaining, the PSC was assigned respon- 
sibility for the protection of the employee rights enshrined in the 
PSEA. Since the 1967 passage of the PSSRA, employees have 
gained confidence in their representatives to exercise influence on 
their behalf. Managers, too, have increasingly accepted their re- 
sponsibility to deal with employee representatives on matters 
which affect employee needs or rights. In the context of today’s 
public service, the intervention of the PSC on behalf of employee 
interests is inappropriate. 

If there is a single overriding impression which has permeated 
our review, it is the lack of confidence in “the system’, a great 
deal of which is due to inherent contradictions in roles, or expe- 
rience which has reinforced the perception that current institutions 
cannot meet the needs of the public service. Those who found the 
degree of mistrust described in our working paper beyond belief 
underestimate the need for dramatic proof which will convince 
Canadians, and the managers and employees in the public service, 
that the public service personnel management system will respond 
to their needs. 

The public service of the 1980’s requires central structures 
which will be more responsive to the demands made on them, 
demands which are different from those which have been present 
over the past decade. Upheaval there will be, in order to carry out 
major structural change, but the cost of living with the limitations 
of the current allocation of roles will be much more devastating. 


169 


“a 
tts 
. 
j a “a / 
; 
Ae 
Le), 
s 
i ~ 
: 
' 
' ae - 
‘ = - = 
i ' 
% 
ae: 
7 


CHAPTER 11 


POLITICAL PARTICIPATION 


Citizens of a democracy have a right to take an active part in 
the political process; by their actions they assure a healthy, 
responsive democratic system of government. Today, no one would 
lightly propose the extinction of this right with regard to any 
individual or group. 

Federal public servants, by law, are forbidden active partici- 
pation in the political process except that they can be granted leave 
of absence to seek nomination and contest an election. Even this 
permission may be denied them by the Public Service Commission, 
in cases where political involvement could conflict with job respon- 
sibilities. The prohibition extends to any manner of political 
campaign activity in support of a political party or a candidate. 
Passive participation in an election is permissible; specifically, 
public servants may vote and they may contribute funds to a 
political party. Public servants may also take an active part in 
elections at the municipal level. 


Simply because political participation is a right of citizens, we 
believe that this should be the principle that applies to public 
servants, only limited in the exceptional cases where any indication 
of partisan political interests would compromise the reputation of 
the public service for impartiality or would damage the individu- 
al’s effectiveness as a public servant. 


There are clearly—and not so clearly—identifiable cases 
where non-partisan behaviour is essential. The government of the 
day must be confident that its policies will not be publicly criti- 
cized by public servants who either advise on the formulation of 
policy or direct its implementation. Similarly, other public servants 
must refrain from partisan political activity to ensure continuing 
effectiveness of their duties. For example, when duties entail the 
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awarding of contracts, grants, or jobs, there is a risk that such 
decisions may be perceived as having been politically motivated. 

The manner in which the British system regulates this matter 
provides an appropriate framework for the Canadian public ser- 
vice. That system gives complete freedom of political activity to 
some classifications, requires individual consideration of requests 
from those in a second group, and denies all political action to the 
remainder. We recommend 


that the Public Service of Canada be divided into three 
groups, as follows: 


Part I— those occupational groups in which the duties of 
all positions are sufficiently sensitive to require the denial 
of the right to participate actively in the political process 
to all incumbents; 


Part II— those occupational groups in which the duties of 
the positions vary, so that neither a blanket denial nor 
complete political freedom can be supported; 


Part III— those occupational groups in which the duties of 
all positions are such that incumbents can be permitted full 
political freedom. 


The duties of employees in senior management positions have 
a direct effect on the public, either through the advice they give on 
matters of government policy or by their actions in implementing 
such policies. For this reason, they should not be identifiable in 
terms of political affiliation. We recommend, therefore 


that the senior executive (SX) and proposed senior manage- 
ment (SM) groups be placed in Part I of the list, which 
prohibits participation in political activities. 


Certain occupational groups cannot be so clearly categorized. 
They contain positions whose incumbents may quite properly be 
allowed to take an active part in politics and others whose duties 
are such that political activity would clearly be inappropriate. In 
this category, for example, would be employees in the Commerce 
Group whose duties involve awarding government grants, 
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employees in the Purchasing and Supply Group who are respon- 
sible for awarding contracts, and staffing officers in the Personnel 
Administration Group who are directly involved in the recruiting 
of new employees. Political action by members of such groups 
would be clearly incompatible with the exercise of these respon- 
sibilities. We recommend, therefore 


that the following occupational groups be placed in Part II, 
where the right to freedom of political involvement would be 
subject to request by the employee and decision by the Public 
Service Commission: 


Commerce (CO) 

Program Manager (PM) 

Purchasing and Supply (PG) 

Law (LA) 

Economic, Sociology, and Statistics (KS) 
Information Services (IS) 

Personnel Management (PE). 


Employees in the remaining occupational groups do not per- 
form duties that are in any way incompatible with partisan 
political activity. All employees given such freedom will continue 
to be bound by the Official Secrets Act and the Conflict of 
Interest Guidelines. We therefore recommend 


that the remaining occupational groups be placed in Part ITI, 
and have full freedom of political action. 


Those individual public servants who fall in Part II and whose 
political activities continue to be restricted must be able to relate 
that fact to the nature of their duties and responsibilities. No 
public servant should lose the freedom of political activity simply 
because other employees in the same group are denied it. Each 
such employee is entitled to a decision, based on the specific job 
content of the position. 


The granting of freedom to participate actively in politics can 
only be carried out by an independent agency, visibly free from the 
influence of management and the government of the day. The 
Public Service Commission is an appropriate agency, in view of its 
role as an independent guardian of the merit principle, to carry out 
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this function. It is emphasized that the PSC would grant only 
freedom of action. Leave of absence is a condition of employment 
and therefore properly a matter for management’s discretion, 
dependent upon conditions for leave of absence negotiated in 
collective agreements. We recommend 


that employees in Part II occupational groups be allowed to 
participate actively in the political process subject to PSC 
approval. The PSC would decide on an employee’s application 
following consultation with the employing department. 


Freedom to participate should either be given without restric- 
tion or withheld. It would be very difficult to allow freedom for 
certain forms of political participation and not all. The public 
servant who participates in politics will be seen by the public in the 
same light, regardless of the extent of that participation. The 
public servant who works for a political party, whether by erecting 
a sign on his front lawn, working in a campaign office or actively 
campaigning has declared himself politically and will be associated 
with that political party. We therefore recommend 


that public servants who are denied active political participa- 
tion be allowed only to attend political meetings, make finan- 
cial contributions, and vote. Those allowed freedom would 
have complete freedom, including the right to seek nomina- 
tion as a candidate and to run for political office. 


Whether granted freedom to participate or not, all public 
servants must be made aware of their rights with respect to 
political activity. No one should be left in the position of having to 
interpret laws, regulations, or guidelines to ascertain his or her 
status in this important area. If it is decided that some public 
servants will be allowed active participation in the political pro- 
cess, we recommend 


that all public servants be advised immediately thereafter of 
the specific rights accorded them and that advertisements for 
vacancies and job descriptions make clear the precise degree 
of political participation permitted the incumbent of a 
position. 
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None of the above proposals would change the present free- 
dom of all public servants to participate in political activity at the 
municipal level. 

The restoration of political rights to public servants is not 
without risk. Some members of the public may well view it as 
confirmation of their suspicions that public servants are politically 
motivated in the exercise of their official duties. However, this 
perception is already held by many people and will continue to be, 
no matter what efforts are made to find a solution through 
legislation. There will continue to be politically active public 
servants, regardless of any law to the contrary. 

We think it far more important to put legislation in step with 
reality by according to a great number of public servants the rights 
of political participation enjoyed by most Canadians than to 
perpetuate the present unenforceable system. 

The views of intervenors on the question of whether public 
servants should be free to participate in partisan political activity 
ran the gamut. Some clearly believed passionately in their right to 
unfettered involvement and declared that no public service legisla- 
tion would extinguish that right. At the other extreme was the 
view that partisan activity by any public servant was sufficient to 
cast a shadow on the political neutrality of the entire public 
service. Our experience has been that younger public servants are 
the most insistent on having the freedom to participate in the 
political process. 

The Special Committee is not convinced that politically active 
public servants can, in absolute terms, leave their politics behind 
when they enter the work place. It is equally convinced first, that 


- the country’s interests are best served by a concerned and involved 
citizenry and second, that the limitations proposed in this report 


would provide at least adequate assurance of political neutrality in 
the bureaucracy’s advisory and decision-making processes. 
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EMPLOYMENT PRACTICES 
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EMPLOYMENT PRACTICES 


INTRODUCTION 


In this section of the report we will provide details of our 
recommendations with respect to performance review and 
employee appraisal, staffing, training and development, and dis- 
charge for cause. Although many of these matters will now be 
governed by agreements of the National Staffing Council, we feel 
a responsibility to provide, in our report, the insights we have 
gained concerning needed changes in employment practices, as a 
result of our examination of those problems which managers 
experience in staffing their organizations, and which employees 
and candidates experience with respect to how they are managed. 
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CHAPTER 12 


PERFORMANCE REVIEW AND 
EMPLOYEE APPRAISAL 


The Treasury Board Secretariat and the Public Service Com- 
mission issued a comprehensive policy on performance review and 
employee appraisal in June, 1979. This policy, developed after 
extensive consultation with departments, deserves the full support 
of public service managers. 


Its effective implementation will require vigorous and sus- 
tained action. In our investigation we found all too few depart- 
ments where performance review and employee appraisal were 
being effectively utilized. There is a large gap between the promise 
implicit in the new policy and the disappointing level of current 
supervisory response and commitment to the purpose it will serve. 
This was understandably a source of dismay to employees every- 
where during our hearings. Considerable determination will be 
required to ensure that managers develop the necessary skills, and 
dedicate themselves to the process, and insist that their subordi- 
nate managers do the same. 


Without the development of effective review and appraisal 
mechanisms, managers cannot meaningfully account for the man- 
agement of human resources, or accurately judge employees’ 
abilities and potential; training and development needs cannot be 
effectively identified nor competently organized; and a valid track 
record cannot be established as the basis for selection, assignment, 
release or demotion. 

We fully endorse the policy on performance review and 
employee appraisal; there are, however, two aspects of the problem 
that we feel need particular attention. 

First, if appraisal is to become a selection tool, it must be 
based on universal factors for individual occupational groups. 
Unless rating boards can relate appraisals made by one depart- 
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ment to those made by another, the value of appraisals will be 
limited in terms of interdepartmental application. Consistency can 
only be achieved when corporate management insists that depart- 
ments use common factors. 


Second, selection boards cannot obtain maximum benefit 
from appraisals unless appraisals contain information that allows 
comparison among candidates. It is difficult, if not impossible, to 
make the necessary comparisons when raters are confined to 
assessing candidates in terms of “satisfactory” or “highly satisfac- 
tory.” A more effective system would be based on goals, and the 
ability of each individual to achieve those goals, with each rating 
amplified by narrative explanation. We therefore recommend 


that corporate management establish factors to be assessed in 
individual occupational groups; and 


that appraisal be based on goals. 


182 


CHAPTER 13 


STAFFING 


Introduction 


Staffing determines who gets a job in the public service, who 
is promoted, who is transferred, and who is released when fewer 
workers are required. Staffing decisions directly affect people who 
apply for government jobs as well as the career progress, the pay, 
and the social and psychological satisfaction of public servants. 

It is not surprising that the present staffing system has been 
harshly criticized: a public service staffing authority serves three 
clienteles—applicants for employment, employees and their bar- 
gaining agents, and the managers of government agencies who are 
responsible for achieving program objectives. There are frequent 
conflicts of interest not only between these clienteles but among 
individual members of each group. 

Managers rightly view staffing as a key personnel manage- 
ment function and judge its quality in accordance with its impact 
on the efficiency and effectiveness of the programs for which they 
are responsible. Employees and their bargaining agents judge 
staffing against criteria of compliance with considerations of 
equity. Representatives of groups seeking special treatment 
because of past discriminatory practices or present disadvantages 
judge staffing against criteria of responsiveness and sensitivity to 
their interests and concerns. 

The present staffing system is viewed by managers as slow, 
inflexible, and inefficient; by bargaining agents as misguided and 
inequitable; and by many employees as frequently failing to ensure 
that their qualifications are fairly and objectively assessed. 

We have recommended that the authority to make appoint- 
ments to and from within the public service be vested in the 
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corporate manager, and that the Public Service Commission be 
assigned the role of auditing staffing actions to ensure compliance 
with the merit principle and with applicable legislation. In this 
section we propose a statutory framework for the staffing system 
and make suggestions for improving the staffing process that 
would be inappropriate for inclusion in a statute. 

We believe that the present system can and must be improved. 
To do so will require the balancing of the five considerations 
proposed by the Public Service Commission: efficiency, responsive- 
ness, effectiveness, sensitivity, and equity, with the continued 
pursuit of excellence by implementing the merit principle. 

But managers must accept the need for constraints on the 
exercise of managerial discretion in staffing which flows from the 
very nature of the public service; and employees and their repre- 
sentatives must realize that subjective judgements will inevitably 
play a part in the making of selection decisions. 


Statutory Preferences 


Existing legislation makes the Public Service Commission 
responsible for all staffing actions and for interpreting the merit 
principle and the best interests of the public service in the making 
of appointments. Priority treatment for certain groups is, however, 
mandated by the Act. These statutory preferences consist of: 


(a) absolute preference in appointments resulting from open competi- 
tions for: 


(1) war veterans 

(2) widows of war veterans 

(3) Canadian citizens 

(4) residents of the area served by a local office with respect to 
positions in that office 


(b) priority over all others for appointment to positions for which they 
are qualified 


(1) employees returning from leave of absence, and employees 
displaced by employees returning from leave of absence 

(2) former executive assistants, special assistants and private secre- 
taries of ministers and of the Leader of the Opposition 


(c) priority for consideration for appointment to laid-off employees. 
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The absolute preference for war veterans and their widows 
was introduced in the 1918 Civil Service Act and continued in the 
1961 and 1967 legislation. While this preference is not consistent 
with the merit principle, its persistence on the statute books for 
more than 60 years and the fact that we have received very little 
representation suggesting its modification or elimination and some 
suggesting it should remain, have led us to conclude that it would 
be unwise to propose a change at this time in the special treatment 
accorded this group. 

We have recommended elsewhere in this report that the 
preference for Canadian citizens in open competitions be extended 
to all permanent residents of Canada. We recognize that many 
Canadians consider that public service employment should be 
restricted to Canadian citizens. While we do not share this view, 
we respect it and we consider that the matter warrants public 
debate. . 

We consider that the giving of preferential treatment to 
residents of the area served by a local office with respect to 
recruitment for positions in that office is consistent with consider- 
ations of efficiency, responsiveness, sensitivity and effectiveness 
and recommend no change in this preference. 

The 1918 Civil Service Act authorized ministers to appoint 
their private secretaries and provided for additional payments to 
civil servants who were appointed as ministers’ private secretaries. 
By regulation, ministers’ private secretaries who were not civil 
servants were given the right to appointment to a position with a 
salary not less than that of head clerk when the minister ceased to 
hold office. The 1961 Civil Service Act extended to ministers’ 
executive assistants as well as their private secretaries the right to 
priority appointment to a position in the public service and includ- 
ed these positions in the office of the Leader of the Opposition. 
The present Act gives the right to claim a public service position to 
special assistants as well as executive assistants and private secre- 
taries of ministers and the Leader of the Opposition. 

Ministers must have capable and knowledgeable personal 
staff to support them because our system of government imposes 
tremendous burdens on the time and energy of Cabinet members 
who are called upon to combine legislative, executive, and policy 
development roles. Because the prospect of preferential treatment 
in appointment to a continuing position may be an advantage to a 
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minister in attracting the kind of person he or she needs as 
personal staff, we recommend that the preference be continued. 


Layoffs 


The most important economic asset that most employed 
Canadians possess is their job. In addition to being the primary 
source of purchasing power, a job is, for most people, an important 
psychological and social benefit. 

Employees and their bargaining agents are understandably 
insistent on ensuring that their interests are appropriately repre- 
sented in the making of decisions about which jobs are to be 
abolished and which people are to be separated from the pay roll 
when a work force is reduced in strength. 

A manager faced with a reduction in staff is, equally under- 
standably, concerned to retain the most efficient and effective 
members of his work force, as well as those who have special 
knowledge or skills that are essential to the functions for which he 
or she will continue to be responsible. Public service managers may 
face the additional problem of implementing imposed reductions in 
force that are not accompanied by parallel reductions in the output 
expected and will, therefore, wish to retain the most competent 
and productive members of their staff. 

The complex set of issues relating to layoffs in the public 
service has been viewed as a second order of priority problem 
because there have been, in recent years, relatively few instances of 
staff reductions in the public service. The civilian staffs of a 
number of defence establishments became surplus to requirements 
when these establishments were closed out. The transfer of Depart- 
ment of Veterans’ Affairs hospitals to other jurisdictions is carried 
out with due regard for the rights of the staffs of these hospitals. 
The transfer of certain schools from the Department of Indian and 
Northern Affairs to the Indian Bands which they served created 
problems that were dealt with on an ad hoc basis. The Manpower 
Adjustment Program of 1969-70 resulted in some 200 public 
servants being laid off. The 1978 staff reductions have resulted in 
more substantial reductions in staff. 

In the next few years technological changes, as well as 
government policies, are likely to result in the abolition of substan- 
tial numbers of public service jobs. The kinds of decisions about 
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abolition of jobs and laying off of people that should be determined 
by the collective bargaining process, those that should be spelled 
out in legislation, and those that should be determined unilaterally 
by management or government are therefore important issues. 

The Public Service Employment Act authorizes deputy heads 
to lay off, in accordance with regulations, employees whose servi- 
ces are no longer required “because of lack of work or the 
discontinuance of a function,” and directs the Commission to give 
employees who have been laid off priority consideration for 
appointment to positions for which they are qualified. 


Regulations direct deputy heads to 


(a) select employees for layoff in accordance with “reverse order of 
merit,” i.e., to retain the best qualified employees 

(b) identify those employees who are being laid off who do not 
warrant priority for re-employment (such employees have the 
right to appeal to the Commission against being so identified) and 
hence are not given “layoff” status or preference for 
re-appointment 

(c) consider laid off employees for reappointment in “last off, first 
on” order. 


The reverse order of merit basis for selecting those who are 
laid off, coupled with the tendency of some managers to use the 
occasion of a layoff to separate employees whose work perform- 
ance has been less than satisfactory, has resulted in a certain 
stigma being attached to those placed on layoff lists, and a 
reluctance on the part of managers with vacancies to accept people 
on layoff status for appointment. Indeed, we were told of 
employees who believe that to be placed on a layoff list is to 
receive the kiss of death and who prefer to seek employment 
without being placed on a layoff list. 

We consider that layoff status should be accorded only to 
employees who are, in all respects, qualified, willing and able to 
undertake duties appropriate to the group and level in which they 
are laid off. Our recommendations assume that only such persons 
will be accorded layoff status. 

In the broadest sense, the size and shape of the public service 
must be determined by the government since it reflects decisions 
regarding government policy, program content, and levels of ser- 
vices that must be determined through political processes. 
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The decision to reduce a particular part of the public service 
may flow from a government decision to modify or eliminate a 
program; it may result from a decision to reorganize, taken either 
at the political or administrative level; it may stem from the 
transfer of a function to another jurisdiction or to another geo- 
graphical location; or it may be the result of the introduction of 
new technology. 

We consider that decisions about the numbers and kinds of 
jobs in the federal public service and the location of these jobs 
must remain the unilateral right of the government. When such 
decisions result in employees becoming surplus to requirements, we 
consider that the representatives of employees whose jobs are at 
risk should, through the bargaining process, be jointly responsible 
for developing the processes by which those whose jobs are to be 
eliminated are identified, and for developing the rules that will 
govern the treatment of laid-off employees with respect to re- 
employment in the public service. 

We make no recommendations regarding the treatment that 
should be accorded the senior levels of the service—SX, SM and 
equivalent—which will not be embraced by the system of collective 
bargaining for staffing matters that we propose. In our view, 
redundancies at these levels can, and should, be dealt with by the 
corporate manager in the light of the particular circumstances of 
each case, having regard for considerations of equity, effectiveness 
and efficiency. 

Bargaining agents in the private sector typically insist that 
reductions in force be implemented in accordance with the seniori- 
ty principle. Public service managers are concerned that to lay off 
employees on the basis of seniority would result in a significant 
deterioration in the efficiency and effectiveness of the work force. 
We consider that the relative weight to be accorded to seniority 
and to merit, and the procedures to be used in determining which 
employees will be struck off strength as a result of a reduction in 
the size of the work force should be determined through discussion 
by the National Staffing Council. 

The Public Service Employment Act requires the Commission 
“to consider ... a layoff for appointment without competition in 
priority to ....” The sections of the Act relative to priority for 
employees returning from leave of absence, and members of 
ministers’ staffs state that such persons “are entitled to be appoint- 
ed without competition and in priority to ...” (emphasis added). 
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As a matter of practice, the Public Service Commission, in 
administering the layoff section of the Act, insists on departments 
with vacancies giving priority to layoffs. We feel that the wording 
of the legislation should be identical for all groups accorded 
priority treatment. We therefore recommend 


that the corporate manager be given the right to lay off 
employees whose services are no longer required because of 
lack of work or the discontinuance of a function; 


that the procedures and processes used to determine the order 
of layoff and to select the employees who are to be laid off be 
developed by the National Staffing Council; and 


that employees who have been laid off be accorded by statute 
the right to appointment to any vacant position in the public 
service for which they are qualified in priority to all other 
persons except for those employees returning from leave of 
absence. 


Tenure 


It is an error to consider that tenure in the federal public 
service ensures that those on the public service payroll can only be 
separated from it by death or retirement. The tenure arrangements 
provided by the Public Service Employment Act provide those who 
have been appointed for an indeterminate period with certain 
protections against termination of their employment for arbitrary 
or Capricious reasons and this is as it should be. But all employees 
subject to the Act can be rejected during their probationary 
period, released for incompetence or incapacity, separated because 
of disciplinary offences, and laid off when there is no work for 
them to do. 

The Act provides for appointment for a specified period (term 
appointment) as well as appointment for an indeterminate period. 
Employees with term appointments are eligible to compete in 
closed competitions but they cease to be employees on the expira- 
tion of their term and are not entitled to the rights accorded 
laid-off employees. Further, term employees can be rejected on 
probation throughout the period of their term with one day of 
notice. 
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Statistical data available on the incidence of term appoint- 
ments are not entirely satisfactory. It appears however, that 
employees appointed for terms of more than six months have 
accounted for between 5 and 7 per cent of total full-time 
employees under the Public Service Employment Act during the 
past eight years. In 1978, more than one-third of all appointments 
were made to term positions and the proportion of appointments 
from within the public service made to term positions rose from 16 
per cent in 1976, to 36 per cent in 1978. 

The original purpose of appointment for a specified term was 
to permit flexibility in adjusting a work force to fluctuations in its 
work load and to staff short term projects. 

Term appointments can be abused when they are used to 
provide an extended probationary period to determine the suitabili- 
ty of an employee for continuing employment or to provide a 
mechanism for “back door” entry by-passing normal staffing 
procedures. 

Some employees have been continuously employed in a 
succession of term positions for periods of 5 years or more. (We 
were told of some “term” employees with more than 30 years of 
service.) Such employees are denied the benefits available to 
indeterminate employees with shorter periods of service in the 
event of termination because of lack of work. This constitutes an 
injustice. 

Present administrative arrangements for employment of term 
employees impose a substantial burden of paper work, much of 
which does not appear to serve any useful purpose. There is a need 
for managers to be authorized to hire casual labour for short 
terms. Such employees should not have the right to compete for 
positions within the public service nor should they have any layoff 
privileges. We therefore recommend 


that legislation provide for two types of appointment to the 
public service 


(1) casual employees who would be appointed for periods of 
six months or less and whose total period of employment 
could not under any circumstances be extended beyond six 
months, and 


(2) employees who would be appointed to positions in the 
public service, the duties of which are expected to last for 
more than six months. 
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Our earlier recommendation concerning the possible suspen- 
sion of certain qualifications for members of designated groups 
could be accommodated within the latter type of appointment. In 
such cases, there would be a conditional appointment as an 
employee. Confirmation would depend on successful completion of 
training or experience required to achieve full qualification. 


Selection Standards 


The existing legislation makes the Public Service Commission 
responsible for prescribing selection standards ‘as to education, 
knowledge, experience, language, or any other matters which in 
the opinion of the Commission, are necessary or desirable,” and 
requires that the selection standards “‘be not inconsistent” with the 
applicable classification standards. We have recommended in 
Chapter 8 that selection standards be made subject to agreement 
by the National Staffing Council. 

Our mandate does not embrace the question of how classifica- 
tion standards should be established and we therefore make no 
recommendation on whether they should be developed through the 
collective bargaining process. But to have selection standards that 
are not consistent with classification standards would be ludicrous 
and we recommend 


that the legislation continue to direct that selection standards 
be consistent with the applicable classification standards. 


The Commission’s selection standards establish two levels of 
essential qualifications; basic qualifications and rated require- 
ments. Applicants who do not possess one or more of the basic 
requirements are “screened out,” i.e., they are not given further 
consideration. 

Rated requirements include knowledge, abilities, and personal 
suitability. 

Seniority is generally accepted by employees as a fair method 
of selecting among a group of applicants whose qualifications are 
approximately equal. The seniority factor also recognizes that 
knowledge and abilities gained through experience are sometimes 
intangible but nevertheless real. The diagnostic skills of a techni- 
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cian, for example, are acquired over time by dealing with a range 
of faults, frequently under conditions of stress, but, important as 
they are, remain intangible and unmeasurable for all practical 
purposes. 

Collective agreements in the private sector normally place 
substantial weight on seniority in determining access to higher 
paid work assignments. 

We consider that seniority, defined as continuous service in 
the public service, is a legitimate consideration in making selec- 
tions for many public service jobs. 

We consider that selection standards should continue to pro- 
vide for the evaluation of knowledge and abilities. The personal 
suitability factor should, we consider, be replaced by two new 
factors—sensitivity and potential for advancement. 

By sensitivity we mean the ability to establish and maintain 
appropriate relationships with the clientele served and with fellow 
employees. In a position established to provide services to the 
general public or to a special public, the sensitivity of the employee 
to the needs of the client group, determines in large measure the 
public perception of the effectiveness and quality of the public 
service. 


The sensitivity factor cannot readily be assessed during an 
employment interview since sensitivity to a selection board and 
sensitivity to the needs of a client or a client group are two 
different things. It can be measured by a review of past perform- 
ance and by professional assessment. 


Potential for advancement is an elusive quality and one that is 
difficult to measure with precision and objectivity. This factor 
should, we think, not be used for selections for most working levels 
or first line supervisory positions. We are convinced that it should 
be given substantial weight in selecting candidates for promotion 
from the Administrative Support category to the Administrative 
and Foreign Service category and for management level positions. 

Determination of a person’s potential for advancement, in the 
final analysis, rests on a subjective judgement based on a careful 
review of work performance to identify such characteristics as 
initiative, desire to achieve, ability to achieve established goals, 
assumption of increasing responsibilities, and the will and capacity 
to grow and develop both as a person and as a member of a work 
team. 
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Weighting of Factors 


Existing selection standards provide substantial flexibility for 
selection boards to weight the selection factors in accordance with 
the demands of the positions for which selections are being made. 
It is our impression that selection boards make insufficient use of 
their flexibility in this respect. 

In view of the wide range of different kinds of work included 
in most occupational groups, we do not think that the weighting of 
selection factors should be prescribed by the National Staffing 
Council. This weighting, which is of key importance to the quality 
of the selection process, should continue to be carried out by the 
selection boards. We recommend 


that legislation empower the National Staffing Council to 
prescribe selection standards for occupational groups; 


that selection standards incorporate the factors of knowledge, 
ability and, where appropriate, seniority, and any other factor 
that is appropriate for a particular occupational group; 


that legislation limit the weight assigned seniority to no more 
than 20 per cent of the total available marks; and 


that selection boards be empowered to assign weights to all 
selection factors, subject to the statutory limit on the weight 
for seniority. 


Recruitment 


Responsibility for recruiting to the public service is now 
vested in the Public Service Commission. The Commission has 
delegated to deputy heads its power to make initial appointments 
to positions in the Administrative Support and the Operational 
categories outside the National Capital Region, subject to the use 
of the local Canada Employment and Immigration Commission 
(CEIC) office as recruiting agent. The Commission has also 
delegated the recruitment function to the deputy heads of major 
user departments in the case of some occupational groups in other 
categories. 
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Our proposals regarding institutional roles require that the 
recruitment function be assigned to the corporate manager rather 
than the Commission, and that the Commission, through its audit 
and investigation activities, ensure that recruiting activities are 
carried out in accordance with the merit principle and applicable 
legislation. 

We consider that the legislation should require the corporate 
manager to ensure that adequate notice of employment opportuni- 
ties in the public service is available to potential applicants, and 
that initial appointments to the public service are made in accord- 
ance with the merit principle, and empower the corporate manager 
to delegate the recruitment function where he considers it appro- 
priate to do so. 

Canada’s federal public service, unlike its armed forces and 
the civil services of the United Kingdom and most continental 
European nations, attempts to apply the merit concept to the 
fitness of candidates for a particular position rather than for a 
life-long career that will typically involve different kinds of work 
at different levels of authority and responsibility. One consequence 
is that recruitment to the federal public service is not confined to 
entry levels but occurs at all levels in the hierarchy. 

The Public Service Employment Act directs that vacancies be 
filled from within the public service except where, in the opinion of 
the Public Service Commission, it is not in the best interests of the 
public service to do so. Our proposals regarding the role of the 
Public Service Commission would make it inappropriate for the 
Commission to continue to exercise discretion in deciding when 
vacancies should be filled by recruitment from outside the public 
service rather than by transfer or promotion of those already in the 
service. We consider that judgments about when to recruit from 
outside should be made, not against the criterion of the best 
interest of the public service, but against the broader criterion of 
the public interest. 

One of the important factors that the corporate manager will 
have to take into account in deciding whether to recruit from 
outside the public service is the availability of public servants who 
are qualified for the position to be filled. Much of the criticism of 
delays in completing staffing action for professional and technical 
positions requiring specialist qualifications is rooted in the present 
practice of conducting closed competitions for such positions in 
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order to demonstrate that there are no qualified persons within the 
public service before undertaking action to recruit from outside. 


The corporate manager will need to assemble a group of staff 
officers who become expert in the supply and demand for groups 
of professional and technical specialists by maintaining close con- 
tact with departmental managers, bargaining agents, and the 
private sector. These staff officers could provide advice not only to 
the corporate manager but also to employing departments and the 
National Staffing Council with regard to the employment in 
groups for which they have developed expertise. 

The interests of management and the interests of employees 
will frequently not coincide when decisions must be made about 
whether to fill a position by outside recruitment or by internal 
transfer or promotion. Managers are understandably concerned 
over the importance of judicious introduction of people with new 
ideas and experience from outside their organizations in order to 
prevent the organization from becoming hide-bound and ingrown. 
Employees are likely to regard the introduction of new people, 
particularly at intermediate and senior levels, as reducing their 
promotion prospects and their access to training experience. 

The statutory right of access to closed competitions enjoyed 
by members of the armed forces and the RCMP is defended by 
managers in many departments as necessary to ensure that skills 
and knowledge acquired at public expense are not lost to the public 
service when the low mandatory retirement age arrangement 
applicable to members of the uniformed forces requires them to 
separate and seek a second career. Civilian employees of the 
Department of National Defence, however, regard this provision of 
the legislation as unfair to them since their opportunities for 
training are much more limited than are those of members of the 
uniformed forces. We recommend 


that the legislation be silent on the question of special access 
by members of the uniformed forces to civilian positions; and 


that the legislation vest in the corporate manager the right to 
recruit from outside the public service when, in his judge- 
ment, it is in the public interest to do so, subject to any 
constraints agreed by the National Staffing Council. 
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The practice of requiring managers outside the National 
Capital Region to use CEIC offices as their recruiting agents for 
Administrative Support and Operational category staff has come 
under widespread criticism on two grounds: that it does not serve 
to implement the merit principle; and that the recruitment services 
provided are inefficient and unresponsive to the operational needs 
of employing departments. 

Some CEIC officers appear to interpret their organization’s 
goal of assisting unemployed people to find employment as over- 
riding its responsibility to recruit for the public service in accord- 
ance with applicable legislation. In some cases, this has led to the 
public service being viewed as an employer of last resort to which 
otherwise unemployable people can be assigned. 

Managers with operational responsibilities have, in our opin- 
ion, legitimate cause to complain when recruitment by CEIC’s 
results in undue delay in filling positions with qualified staff. 

On balance, we think that the corporate manager, as the 
recruiting authority, should continue to make extensive use of 
CEIC’s to provide a centralized recruitment service for Operation- 
al and Administrative Support category workers. But management 
must insist that the CEIC’s take seriously their responsibility to 
ensure that all potential applicants are aware of federal govern- 
ment job opportunities and to refer employed as well as unem- 
ployed applicants to departments. 

We also consider that local managers should be authorized to 
recruit directly in accordance with the principle of open access to 
public service employment and appointment on the basis of rela- 
tive merit, in any case where the service provided by local CEIC is 
judged by local managers to be unsatisfactory, and to keep a 
record for the use of CEIC management and PSC auditors which 
will show the specifics of unsatisfactory performance. We do not 
consider local managers should have to wait for time to correct 
inadequacies through the long process of first awaiting a PSC . 
audit and then the time required to implement corrective action— 
departmental operations are too vital to sustain such delays in 
getting satisfactory services. And we consider that the use by local 
managers of “call back” lists, consisting of workers who have 
worked on short term projects, are judged to be efficient workers, 
and have indicated their availability for future casual work, should 
not only be permitted but encouraged where there is a recurring 
need for such staff. We recommend 
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that recruitment for the Administrative Support and Opera- 
tional categories continue to be carried out through the 
CEIC’s wherever the corporate manager considers it appro- 
priate to do so; 


that local managers be authorized to recruit directly where, 
in their judgement, the recruitment service provided by the 
local CEIC is unsatisfactory; 


that local managers be encouraged to maintain and use “call 
back” lists where they have recurring requirements for casual 
workers; and 


that the Public Service Commission audit the recruitment 
activities of CEIC’s and local managers to ensure compliance 
with the merit principle and applicable legislation, and that 
audits be of sufficient depth and extent geographically and 
otherwise to reflect the full range of performance. 


Access 


This section deals with the access of public servants to 
promotion competitions. We recommended in Chapter 8 that the 
National Staffing Council prescribe guidelines for minimum areas 
of competition for each occupational group and that selection 
boards have the power to expand the minimum area of competition 
in any particular case. 

The usual approach to the determination of the area of 
competition has been to attempt to establish an area that will 
include a sufficient number of fully qualified candidates to permit 
evaluation of relative merits of a minimum number of candidates. 

This approach is consistent with considerations of efficiency 
but does not necessarily ensure that sensitivity, equity, and effec- 
tiveness are taken into account. Appropriate weight should be 
given to all of these in choosing a field of competition. 

Where selections are being made to provide service to the 
general public or to a particular clientele, the area of competition 
should ensure that candidates with the required sensitivity are 
attracted. It is not necessary, for example, that those who provide 
services to indigenous people be themselves indigenous, but it 1s 
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essential that they be sensitive to the needs of the indigenous 
community. The desire of indigenous people, disabled people, and 
other disadvantaged groups to be appropriately represented in the 
public service at all levels means that care must be taken in 
establishing areas of competition to ensure that members of such 
groups are not eliminated either by prescribing qualifications that 
they do not possess, or by defining a field of competition that 
excludes them. 

Consideration of equity requires that competition boundaries 
not be drawn so as to cut off promotion opportunities for certain 
employees. For example, a CR in any department at a given 
location should have similar promotion opportunities to CR’s in 
other departments at that location. Competition boundaries for 
higher-level CR positions should therefore be determined after 
consideration of the need to open such competitions beyond the 
boundaries of the department in which the vacancy has occurred, 
in the interests of equity to employees of other departments. 

Considerations of efficiency require that determination of the 
area of competition have regard for the cost of the competition 
both in terms of money and of the length of time to complete it, as 
well as the cost of relocation of a successful candidate, where the 
geographical area of the competition is extended. But the addition- 
al costs associated with widening the area of competition must be 
weighed not only against the possibility that a more restricted 
competition might not produce a qualified candidate but against 
the relative importance of expanding the field in pursuit of the 
principles of equity, sensitivity, and effectiveness. 


We recommend 


that the National Staffing Council have regard for four 
considerations—effectiveness, sensitivity, equity, and effic- 
iency—in establishing minimum areas of competition and 
that selection boards establish the field of competition for a 
particular selection in the light of these considerations. 


Limitations on Access to Competitions 


It is the current practice to restrict access to many competi- 
tions either to employees at certain levels in certain occupational 
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groups or to employees at or above certain salary levels. This 
practice is defended on the grounds that some restrictions on 
access to promotional competitions are essential to reduce to 
manageable proportions the burden of evaluating the qualifications 
of candidates. 

In today’s public service, many employees see their careers as 
including work in several different occupational areas. Clerks may 
wish to work as technicians; technicians and professionals may 
aspire to become program managers; and managers with a profes- 
sional or technical background may wish to return to their profes- 
sional or technical speciality. This sort of movement helps build a 
healthy public service and is to be encouraged. Also, many public 
servants today are overqualified for the positions they hold, and 
this tendency is likely to become more pronounced. 

Restriction of access to competition based on salary levels 
leads to indefensible situations because the salary levels of occupa- 
tional groups move independently and there is no necessary rela- 
tionship between a particular salary level and the knowledge, 
skills, and abilities relevant to the duties of a vacant position. In 
addition, limitation of access to promotion opportunities based on 
salary criteria is likely to have a greater adverse effect on women 
than on men. 

Limitation of access to competitions in terms of group, level, 
or salary should be abandoned. 

A careful specification of the essential qualifications required 
for a vacant position, such as precise knowledge, specialized 
experience, and specific abilities will tend to reduce the number of 
candidates by forcing potential applicants who do not possess these 
qualifications to screen themselves out. Written screening exami- 
nations can be used, where appropriate, to eliminate from further 
consideration those who do not possess the essential qualifications 
to the required degree. 

The use of academic qualifications as a selection factor should 
be confined to those scientific and professional groups where 
academic status is relevant to the work to be performed and where 
experience cannot be regarded as an appropriate substitute. 


We recommend 


that access to promotion competitions not be restricted by 
group, level, or salary criteria, and that academic qualifica- 
tions be used only when required. 
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Streamlining the Promotion Process 


Current selection procedures result in much duplication of 
effort and substantial delays in the selection and appointment of 
the successful candidate. The current absolute minimum period of 
60-80 working days to fill a job is unacceptable by any standard. 
Typically, all phases of the promotion competition process are 
carried out whenever there is a vacancy even though similar 
vacancies have occurred in the recent past and further similar 
vacancies can be predicted for the future. 

Eligible lists of qualified candidates can be established but 
they are seldom used for internal promotions within departments 
and almost never for the promotion of employees across depart- 
mental lines. 

This is so because appointments from an eligible list must be 
made in accordance with the order of merit in which the names 
appear on the list. A manager who did not participate in the 
selection process that established the eligible list cannot be assured 
that the person whose name stands highest on the list is the person 
best qualified for this particular vacancy. 

We propose the introduction of competitions to establish 
inventories of qualified candidates for positions with similar duties. 
Thus, for example, there would be an inventory for CR 3 pay 
clerks, and an inventory for PE 3 staffing officers rather than 
inventories that attempted to cover the whole gamut of work 
embraced at the CR 3 or the PE 3 levels. 

The corporate manager, as the staffing authority, would 
forecast probable requirements by group, level, speciality, and 
geographical area, and conduct competitions to establish invento- 
ries of qualified people sufficient in size to meet the anticipated 
requirements for a period of one year. A manager with a vacant 
position would select and appoint from the inventory the person 
best suited to that vacancy. When the inventory was reduced to a 
predetermined minimum level, a new competition would be con- 
ducted to bring it back up to the level required to staff anticipated 
vacancies for the ensuing year. 

Candidates not selected as a result of the competition for the 
inventory would have the right to appeal, but the selection by a 
manager of a person for appointment would not be appealable. 
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We recommend 


that the corporate manager establish prequalified inventories 
in those groups, levels, and specialities where this would 
contribute to efficient and effective staffing; 


that the number of qualified candidates in prequalified inven- 
tories be limited to the forecast number of vacancies for the 
ensuing year; 


that a new competition be held when the inventory has been 
reduced to one-third of its original size; 


that candidates unsuccessful in the competition to establish 
the inventory be given the right of appeal; 


that managers be authorized to select from the inventory in 
accordance with the individual needs of the department; and 


that there be no right of appeal against the manager’s selec- 
tion from the list. 


Notification of Competitions 


It is axiomatic that all those eligible to enter a promotion 
competition should be made aware of the competition. Over the 
years it has been a recurring complaint of public servants that they 
are not always informed of competitions in which they are interest- 
ed until after the closing date. 

The Public Service Commission has improved the speed of 
transmitting its posters by a new automated notice system but the 
problem of ensuring that competition notices are posted and 
remain posted on bulletin boards at work sites remains. 

We believe that the collective wisdom of management and 
bargaining agents should be marshalled at the National Staffing 
Council to address this problem. 


Selection Board Procedures 


Selection boards perform the important function of judging 
the relative merit of candidates. The board’s selection will, in most 
instances, result in the person selected being appointed, even 
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though the actual power to appoint is vested in a delegated officer 
of the employing department rather than in the board. It is 
absolutely vital that fully qualified people be selected for appoint- 
ment to and promotion within the public service. It is therefore 
imperative that selection boards be composed of competent people 
who have available, and know how to use, appropriate selection 
tools. 

Selection boards must be chosen with care. The manager or 
supervisor responsible for the work of the vacant position must be 
a member of the board. He or she cannot delegate the task of 
building a productive and efficient work team, and is the only 
person who has a full knowledge of the weaknesses and strengths 
of the present staff and of the special sensitivities needed for the 
position. 


At least one member of the board should have expertise in the 
staffing process while other members may be chosen for their 
special knowledge or expertise in relation to the duties of the 
position or for their special understanding of the needs of candi- 
dates from special groups such as indigenous people. 

When members of such groups as women, indigenous people, 
and handicapped people are likely to be applicants one of the 
board members must, where possible, be from the particular 
group. 

Once appointed, the board must schedule sufficient time to 
review the qualifications required for the position, to decide on the 
area of competition and the weighting of factors in the light of the 
required qualifications, and to decide on the selection techniques 
that will be used. 


Selection Techniques 


The selection techniques most commonly used in the public 
service are the interview and written examination. The written 
examination is frequently used as a screening device in open 
competitions which are expected to result in large numbers of 
applicants and less frequently in closed competitions. Provided that 
the subject matter tested is relevant to the knowledge, skills, and 
abilities required for the position to be filled, we consider that the 
written examination should be used more extensively to reduce the 
numbers of candidates whose relative merit must be assessed by 
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more costly procedures and to test knowledge. The interview is not 
a particularly sensitive technique for forecasting probable success 
in a new activity or for distinguishing between the relative merits 
of candidates with approximately the same qualifications. But 
retention of the interview by a selection board as the final step in 
the selection process is essential not only to permit the manager to 
evaluate some of the intangible elements that determine in large 
measure whether a newcomer will be an asset or a liability to a 
work force but also to permit candidates to make judgements 
about whether they will be comfortable in the work group for 
which the selection is being made. It is important that the discus- 
sion during the interview be related to the work to be performed 
and to the qualifications, skills, and abilities required for the work. 

Other selection techniques available include evaluation of 
work histories, assessment of appraisals, and assessment of the 
results of psychological tests. 

Sophisticated and expensive combinations of selection tech- 
niques such as those developed by the Public Service Commission’s 
assessment centre to assist in selecting participants in the Career 
Assignment Program and for certain other programs can be 
tailored to measure the particular characteristics known or 
believed to be related to successful performance of particular kinds 
of work. 

The expensive and time-consuming procedures of the assess- 
ment centre have, we feel, a very real place in the selection 
procedures for certain kinds of appointments. The centre should, 
however, be utilized only where the corporate manager has agreed 
that it is appropriate to do so and selection boards should not be 
authorized to use the services of the centre on their own authority. 

Above all, we consider that selection boards should carefully 
review the work histories of candidates. We therefore recommend 


that the use of performance review information be made 
mandatory in the selection process. 


Weighting of Factors 


It will be the task of the selection board to decide the weight 
to be attached to knowledge, abilities, sensitivity, potential for 
advancement and seniority (observing that no more than 20 per 
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cent of the total marks may be assigned to seniority). This 
weighting will be determined after consideration not only of the 
work to be performed but also of the work environment. The work 
environment will include the manager’s evaluation of the strengths 
and weaknesses of the present staff and the need for sensitivity 
flowing from interaction with clients, colleagues, superiors, and 
subordinates. We therefore recommend 


that selection boards attach weights to the factors set out in 
the relevant selection standard after consideration of the 
work to be performed, the characteristics of the present staff, 
and the nature and extent of interactions among staff mem- 
bers and-the clientele served. 


Post Selection Procedures 


In order to implement the recommendations regarding full 
disclosure and counselling made in Chapter 9 of this report, the 
names of selection board members will have to appear on appeal 
notices and selection boards will have to ensure that relevant 
portions of the board’s records are available if requested by 
unsuccessful candidates, and that board members are, where fea- 
sible, available if requested to meet with a candidate and his or her 
representative. 


Training of Selection Board Members 


It is, we feel, impractical to propose that all selection board 
members be required to undergo training in selection and inter- 
viewing techniques. We feel it is important, however, that at least 
one member of each board be certified as competent in these 
techniques. We also consider that all future personnel manage- 
ment courses should include training in selection and interviewing 
techniques, in the interest of improving the quality of the selection 
process. We recommend 


that at least one member of each selection board be certified 
as trained in selection and interviewing techniques; and 
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that future personnel management courses available both to 
personnel officers and managers include training in selection 
and interviewing techniques. 


Transfers 


Transfers, defined as the appointment of an employee to 
another position with approximately the same maximum salary, 
have in recent years accounted for more appointments than have 
promotions. In 1978, for example, there were 50,000 lateral trans- 
fers compared with 34,000 promotions. 

Managers view transfers as an essential element of flexibility 
in the staffing system that contributes to effectiveness and efficien- 
cy by filling vacant positions quickly with willing and qualified 
employees and assists in the training and development of staff. 

Because selection for transfers are typically not made as a 
result of formal competitive processes, and because employees who 
consider they have been adversely affected by a transfer have not 
until recently had redress, many employees and unions regard the 
transfer device with suspicion and consider that it can be, and is 
used, to subvert the principles of merit and equity. 

We concur in the view expressed by the Public Service 
Commission that the problem with respect to transfers is to design 
policies and practices that will enhance equity without either 
adding to the complexity and the time consumed by the staffing 
system or undermining the ability of managers to manage. 

There are wide differences of opinion among bargaining 
agents with respect to what constitutes appropriate policies and 
practices regarding transfers. These differences reflect the views of 
the members of the different bargaining groups which are, in turn, 
based on differences in age distribution, and in attitudes toward 
mobility. There is, likewise, no unanimity of view among depart- 
mental managers with regard to their appropriate use, because 
operational requirements for employee mobility vary widely in 
different parts of the public service. 

We have recommended elsewhere that transfer should be 
subject to collective bargaining and that there should be a right of 
appeal against selections for certain types of transfer. As a first 
step, the National Staffing Council should adopt a consistent 
definition of transfer, one which could be applied across the 
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service. We consider that transfer policies should be developed on 
an occupational and geographical as well as on an organizational 
basis and should take account of the eight types of transfers 
identified in our working paper. We consider that these policies 
should also take account of differences in duties and in organiza- 
tional distance. 


Probation 


We have recommended in Chapter 8 that determination of 
the duration of probationary periods and the circumstances in 
which probationary periods may be extended be determined by 
collective bargaining. The probationary period is an integral part 
of the selection process—a practical demonstration that the select- 
ed candidate is able to discharge in an acceptable manner the full 
range of duties of the position. Probation provides the supervisor 
with an opportunity to judge the probationer’s performance before 
confirming the selection. 

Employees under probation must understand very clearly 
what is expected of them, what the duties of the job are, what 
training they will be given, what level of performance is expected, 
and how performance will be measured. Such an understanding 
can only be obtained through a meeting between the employee and 
the supervisor to establish and record: 


— the employee’s duties, responsibilities, and authority 


— the goals to be achieved by the employee during the probationary 
period 


— the training and counselling the employee is to be given during the 
probationary period 


— how, when, and by whom the employee’s performance will be 
evaluated. 


In addition to continuing discussions between the probationer 
and the supervisor in the course of their day to day relationship, 
two other formal meetings, one at the mid-point of the probation- 
ary period and the other at its end, should be arranged to enable 
the employee to bring forward any difficulties encountered in 
meeting the established goals and the supervisor to advise and 
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counsel the employee on the strengths and weaknesses of his or her 
performance. We recommend 


that the probationary period commence with a formal meet- 
ing between the supervisor and the employee which results in 
the recording of the goals established for the employee, the 
training that the employee will receive and how and when 
performance will be reviewed, and that the probationary 
period not be deemed to have started until such a meeting 
takes place. 


At present, employees in the public service undergo a proba- 
tionary period each time they are appointed to a new position. If 
such employees are rejected during probation, they have no right 
to be reinstated at their former level, and in fact, face the prospect 
of being out of a job. 


We regard this as inequitable and recommend 


that a person who was an employee of the public service 
immediately before being appointed to a position from which 
he or she is rejected during his or her probationary period 
have the right to be appointed to a position at his or her 
previous group and level. 


We would expect that the probationary period agreed by the 
National Staffing Council would continue to differ as between 
different occupational groups and types of positions. We think that 
the length of the probationary period should be expressed in 
working days exclusive of off-the-job training time, because the 
essence of probation is to permit practical demonstration of ability 
to do the job. 

We consider that the length of probation should be finite and 
that it should seldom, if ever, be extended. In our opinion, proba- 
tion should only be waived when the employee has clearly demon- 
strated the ability to perform at the level determined during the 
initial meeting with the manager and when all relevant training 
has been completed. 
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CHAPTER 14 


TRAINING AND DEVELOPMENT 


We approach our responsibility to report on our review of 
training and development as much in sorrow as in anger. The 
competency, effectiveness, and the public perception of a public 
service, correlate directly with the training and development of its 
managers and employees. In our armed forces and RCMP, ensur- 
ing thorough training is as basic as providing food for the stomach 
to forces in the field. In the private sector, the training of 
employees to the level required to do the job competently is as 
much a cost of doing business as is providing retail outlets for a 
firm’s products. It is equally basic to the way of managing that 
staff effectiveness is maintained and that the future need of the 
organization for managers is not left to chance but made secure by 
developmental programs. 


} It is beyond understanding how governments and Treasury 
‘Boards have failed to recognize not just the power of training but 
the fundamental requirement for the continuous training and 
development of staff, in the interests of economy and effectiveness. 
An improvement in productivity of even 1 per cent would yield 
savings of millions of dollars in salaries, accommodation, travel, 
and related costs; theoretically, the savings could be in the order of 
$100 million. / 


Effectiveness of the public service on the dimension of the 
public’s perception of the public service has a value, in terms of the 
country’s cohesiveness, that is incalculable. We view the current 
public antipathy to public institutions as highly corrosive in terms 
of the capacity of these institutions to work effectively in the 
interests of a society they have been created to serve. While the 
Cause is a complex of reasons, one of the reasons is the quality of 
interaction between the public and public service employees. In 
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respect to our published working paper and the Lambert Commis- 
sion Report, which identified shortcomings in public service 
administration, certain academics and other independent people, 
including the PSC, stated the Canadian public service is not what 
it has been painted and that we have only to examine the situation 
in other western democracies to understand how well-served are 
the Canadian people. In the sense that the people and the govern- 
ment are not satisfied, the above commentary is not relevant. The 
public and the government demand more; therefore, ways must be 
identified to achieve it. The obvious route is to ensure that 
employees are well-trained and that there is always an adequately 
trained pool of people available to fill managerial and higher level 
technical and professional openings. 


Once a good standard of living can be maintained at a 
reasonable cost and all Canadians who want to work have the 
opportunity to do so, nothing will likely reflect more credit on a 
government in the eyes of a citizen than a competent public 
service. Thus, there are compelling reasons for improvement, 
regardless of the present level of public service performance, either 
in absolute terms, or in comparative terms with respect to other 
nations. 


Our review of training excluded consideration of training at 
certain large departmentally-operated training schools which pro- 
vide training for such staff as tax auditors, coast guard employees, 
air traffic controllers, radio operators and electronic technicians. 
We left these aside as special cases to which we could make no 
useful contribution. Reports on them which came to our attention 
were universally favourable. With the exceptions mentioned, we 
now look at the general approach to training and development. 


Except at the level of organization where program plans are 
executed—at the working level—training and development is often 
viewed as a necessary evil. The higher one goes in the bureaucratic 
pyramid, the more evil it becomes until in some quarters it seems 
to be viewed almost as an unnecessary evil. Toleration of it, 
probably lip service too, there certainly is—witness the more than 
$91 million reported spent on training in 1977-78—but under- 
standing and commitment is quite another matter. (A substantial 
part of that $91 million is spent by the few large training schools 
mentioned previously). 
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The PSC, the agency responsible for the Staff Development 
Branch, is clearly devoting considerable attention to the subject, 
especially senior management training. The illustrative material 
contained in its brief to the Special Committee indicates a very 
limited approach, however. Furthermore, it seems to the Commit- 
tee that the Treasury Board—the employer—should state the 
policy and the requirements, or the essential learning goals, which 
the training experts would convert into a training plan. The 
Treasury Board was silent respecting the serious issues raised in 
our working paper and on expectations for the future. 

One of the sad and frustrating aspects of this already disap- 
pointing picture is that professional expertise is not lacking in the 
central agencies; these are people who know how training should 
be planned and executed and who know, probably better than 
most, the nature and extent of current deficiencies, including the 
inferior quality of evaluation of training activity. It is a mystery as 
to why this professional expertise is insufficiently used. 

The result of this vacuum is that we approach the use of 
human resources as we do the tires on our car—the tread wears 
thin over time and the tire becomes useless—even unsafe—and we 
discard it: the analogy is imperfect; some of us do attempt to 
prolong the life of tires by caring for them—switching them and 
keeping them inflated. It is imperfect in another sense—when the 
tire is no longer of any use, it is thrown away. However, we do not 
discard the employee who is in a similar condition. At that stage, 
he or she is called deadwood and contributes to inefficiency, 
ineffectivenes, insensitivity to the public, and reduced morale 
amongst peers who must take up the slack. 

The training of employees, we will attempt to show, must be 
viewed as an essential cost of doing business. Those who take the 
inevitable decision to cut training at the first sign of a cost-cutting 
drive, should understand the implications of their action on the 
quality of the public service. This phenomenon of false economy is 
difficult to explain but it exists. Public servants can recall incidents 
when construction of facilities, say a laundry, has been approved, 
then no staff allowed to operate it or, when travel was virtually 
barred and an army of inspectors, field auditors etc., sat at the 
headquarters with nothing to do. It needs to be realized that the 
somewhat hidden costs of not training will exceed the visible costs 
of training. This notion of maintenance costs is well-understood 
with respect to inanimate things such as buildings and equipment, 
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so the spending of money for those purposes is not questioned; it is 
far less so with respect to people. 

For those who continue to question the need for training, 
especially for those in high places, or who treat training as perhaps 
desirable but not essential, especially in times of restraint, we offer 
the following list of training types according to purpose: 


one 


(a) 


(b) 


(c) 


(d) 


(e) 


(f) 


(g) 


The public service emphasizes promotion from within (the 
infusion of new blood except at entrance levels is a trickle)— 
without a planned effort to train and develop employees and 
maintain their expertise, the quality of performance diminis- 
hes—especially visible in service to the public. The result this 
will have globally is self-evident. We call it creeping mediocrity. 


Public service management has been told, in effect, to shed its 
chauvinistic ways in the interests of EOW, as indeed it should. 
But the achievement of attitude and behaviour change throug- 
hout the service requires a massive training (sensitization) 
effort. If we want EOW to succeed, this is part of the cost. 


We are told that attitudes and behaviour stand in the way of 
providing opportunities to other groups, especially indigenous 
people and persons with handicaps. The change required equa- 
tes directly to dollars. The distribution of a policy or telling 
people to please change their attitudes, we assert, will accom- 
plish little. There is a cost to be borne for training that is clearly 
essential, and recognized as essential by the employer. 


Public service staff have been told they are perceived by the 
public as insensitive, and to change their ways. This costs 
money—in the private sector as well, as we report elsewhere. 
(And it costs more money to determine if the training is 
achieving its purpose; and if the results fall short of require- 
ments, more money must be spent to modify the training 
program). 

Following on criticisms made by the Auditor General, the 
government has said more training must be given to financial 
staff (whose numbers are rather substantial). 


Staffing officers must be trained to certification level or they 
cannot perform duties that are essential if positions are to be 
filled. 

It is claimed that whenever a person without supervising or 
managerial experience is placed in a position requiring manage- 
rial skills and knowledge, he or she should receive some training 
to be at least minimally fit to manage. If this were to be done, 


and it seems eminently reasonable to do so, there would be a 
substantial cost attached to it. 


(h) Managers in large numbers have stated to the Special Commit- 
tee that they were, and are, inadequately (or not) trained to 
manage. Except for those few who believe managers are born 
and not made, it is widely accepted that the situation as we 
found it represents the general state of affairs. The price paid 
for countenancing the employment of untrained managers (and 
supervisors) is incalculable; it boggles the mind. The cost of 
training all managers up to a reasonable standard would be 
exceedingly high. Can we afford not to? 


(i) Every new appointee to the public service requires indoctrina- 
tion and training. If that were done the cost would be 
significant. 


G 
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A substantial portion of the training budget goes to the training 
of air traffic controllers, radio operators, electronic technicians, 
Canadian Coast Guard employees, and tax auditors. These costs 
seem unavoidable. An infinite variety of functions performed by 
employees are unique to the public service and the necessary 
skills and knowledge must be acquired through in-house 
training. 

(k) Developmental training is needed to ensure there are staff 
available to move into more responsible positions as they 
become vacant and thus assure continuity of operations. 


(1) Training of members of designated groups is an essential stra- 
tegy if government objectives are to be achieved. 


This list could be greatly expanded; as it stands, it is impos- 
sible to say that such training is avoidable without seriously 
compromising performance and government objectives. Yet much 
of it is neglected (so funds are not provided). Furthermore, despite 
the essential nature of training, training budgets are the first to be 
trimmed. What is more, having failed to provide adequate training 
so that people can perform at an effective level, we (the public, the 
government, Treasury Board, the PSC, senior managers in relation 
to junior managers, and junior managers in relation to more junior 
managers) castigate those people for not performing adequately. A 


Catch 22 situation, indeed. 
Fortunately for individual managers, given this environment, 


our control systems do not reveal the extent of reduced productivi- 
ty and effectiveness attributable to insufficient training and de- 
velopment. Productivity measurement tracks changes in produc- 
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tivity year by year compared to a base year, although base-year 
productivity can be substantially less than it could be if all staff 
were adequately trained. 

It is self-evident that training of the kind described in the 
above limited sample is essential—not just ‘desirable’, but essen- 
tial—if apparently important government objectives are to be 
reached. Considerable training is an absolute requirement for 
public safety and for the safety of employees against industrial- 
type accidents or for survival in remote and isolated posts. It is also 
self-evident that a high price, which ultimately converts to dollars 
wasted, is paid when managers generally are not equipped to 
manage and when staff competency erodes due to the passage of 
time and failure to compensate through training, where training is 
indicated. 

There has been a fundamental inconsistency in the position of 
management where training is an essential element of achieving 
some particular end. Simply stated, through policy direction, 
management orders that certain things be done, then makes it 
difficult or impossible to do those things by virtue of its approach 
to training. Training is invariably the specified target of a cut-back 
when special restraint measures are necessary. It is not hard to see 
that this, in a roundabout way, is tantamount to saying “Imple- 
ment government policy only to the extent your budget allows— 
but you will still be accountable for results.” Since one cannot get 
blood out of a stone, of course policy implementation suffers. Here 
is another Catch 22 situation for the manager, as well as the cause 
of cynicism and erosion of credibility in the system. If we want to 
cut the cost of making cars, we do not remove the carburettor or a 
wheel; we produce a smaller car and remove unnecessary frills. 
Thus, when it becomes desirable or necessary to reduce. govern- 
ment expenditures, essential training should not be singled out for 
a deeper cut than that required for all other types of expenditures. 
We therefore recommend 


that corporate policy recognize training and development as 
an essential cost of operations; 


that corporate management policy and guidelines spell out in 
sufficient detail the expectations of government for training 
activity necessary to achieve operational goals and for its 
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evaluation; that it be a requirement of training for profession- 
al competency to be built in as now required, for example, in 
financial management; and 


that corporate guidelines require that training not be sacrif- 
iced in times of financial cut-back any more than is justified 
in proportion to reduction in programs. 


An alternative to this recommendation is to continue the 
traditional approach to training and development, including, as a 
first measure, the reduction in training in times of restraint. If this 
alternative is selected, it would be wise to portray this publicly as a 
conscious decision. We believe the public and the bureaucracy are 
able to accept with a degree of equanimity reductions in quality or 
level of service that clearly result from necessary action to curtail 
expenditure, but when quality or level of service declines without 
explanation, fault is attributed to the public servant. 

In the preceding proposals we comment on the essential 
nature of training and development. We express a concern found 
throughout much of the public service, which we share, over 
practices that demonstrate it is not treated as such. We realize, 
too, that there are grounds for hypothesizing that this disfunction- 
al approach to training is attributable to top management’s lack of 
confidence in the administration of training—that training needs 
are inadequately identified, that training does not achieve goals, in 
short that training money is wasted. 


That hypothesis is discarded because there has always existed 
a simple device to correct obvious imperfections:—require that 
training be based on properly identified needs and permit no other 
training expense; require that training goals be established by 
managers; require that training modalities be designed by profes- 
sionals; require that training be adequately evaluated. This solu- 
tion has always been available and, if applied now, would ensure: 


— that training is the correct strategy to achieve what needs to be 
achieved 


— that training is so designed and organized that it achieves its goals 
at least cost 


— that the employee performance review and appraisal process is the 
means used to identify the requirement for individual training 
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— that where training is required, it will be provided 


— that no longer would trainees include those who undergo training 
for reasons they themselves do not know, because it was their turn, 
because it is a reward, because someone wanted them out of the 
way; or those who will be unable or not permitted to practice what 
they have learned on return to their place of work 


— a constant evaluation of the value and effectiveness of each 
training experience. 


We therefore recommend 


that training administration be controlled through corporate 
management guidelines and review to ensure that training 
budgets reflect actual and minimum requirements. 


If the essential nature of training and development is accept- 


ed, and the role of corporate management recognized as one of 
providing clear policy and guidelines with respect to its administra- 
tion, then the means are available to ensure a more rational 
approach to training and development. 


Our working paper proposed categorization of training, on the 


basis of its purpose, with policies to vary accordingly. Such a 
categorization is essential to a rational approach to training and 
development. We therefore recommend 
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that training and development policies be based on the follow- 
ing categorization of the purposes of training: 


Remedial Training—training given to employees whose 
performance is unsatisfactory, to allow them to continue in 
their present positions or in other positions for which their 
qualifications may be better suited 


Job-Related Training—training required of employees to 
ensure that they are able to perform their present function at 
an acceptable level 


Safety Training—training required to ensure that employees 
know how to meet safety standards in the work place 


_ State-of-the-Art-Training—training given to ensure that an 


employee remains abreast of changing technology 


Retraining—training to help redundant employees acquire 
skills for a different position 


Development Training—training given to employees to pre- 
pare them for future promotions, whether related to a specific 
position or to an ultimate career objective. 


At least in the abstract, managers have a particular responsi- 
bility to ensure that performance standards are sufficient to 
achieve organizational objectives. This requires them to review 
individual and work groups’ performance to identify areas where 
improvement is required. Training may be an essential first step 
where performance is unsatisfactory. 

Employees must also be provided the necessary training 
associated with the introduction of a program change or an 
organizational improvement effort. Access to this training is at the 
discretion of management, consistent with managerial accountabil- 
ity for results. The employee’s responsibility is to learn from the 
experience what is required to do his or her job. Access to such 
training cannot be made competitive; it is often most important to 
the weakest employee rather than the best. We therefore 
recommend 


that managers be obliged to provide remedial training and 
job-related training essential to organizational performance. 


Management and employees have equal responsibility for 
meeting safety standards. The provision of safety training is a 
management responsibility; however, bargaining agents must be 
prepared to provide support in terms of specialized expertise where 
necessary. We recommend 


that government policy provide for safety training to be 
accorded the status of essential and high-priority training. 


It is well understood that advances in knowledge and technology 
render a technical person’s knowledge obsolete in a short period of 
time. If the half-life of the electronics expert is 3 years, then it is 
evident that electronics experts become something less valuable 
than the resource they were when first trained in very short order. 
Indeed their only value to the organization can sometimes be in 
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relation to the particular job they are currently engaged on. 
State-of-the-art training is generally recognized in our society as 
essential, a productive expense, and the responsibility of the 
employer. We therefore recommend 


that state-of-the-art training be recognized as a legitimate 
and necessary cost of operations. 


Retraining assumes importance where fluctuation in public 
service workload results in redundancy. While management is 
responsible for determining what work needs to be done, there is a 
concurrent responsibility towards displaced employees to train 
them for other duties wherever possible. The Canada Employment 
and Immigration Commission works with employers outside the 
federal service to support and encourage the retraining of laid-off 
workers. We believe no less should be provided by corporate 
management for its own employees. We recommend 


that corporate management adopt a policy of retraining, 
consistent with best practice or with practices recommended 
to employers in the private sector. 


In recognition of the shared interest of management and 
employees in the latter types of training, our proposals for the 
National Staffing Council include bargaining objectives, and 
access in relation to safety training and state-of-the-art training, 
and access to retraining. 

Development training is directed towards future requirements 
of the service, providing a pool of trained candidates for promotion 
to higher level positions that become vacant. It is thus essential if 
there is to be continuity of operations. It is clearly a role of 
corporate management to assess continuously the future needs of 
the public service for staff, in terms of occupational groups and 
managerial and non-managerial levels. The information from anal- 
ysis of this kind should be made available to assist departments to 
plan better for their future and individuals to plan their own 
careers, including the identification of training and development 
activity in the light of forecast needs in departments and in the 
public service. We therefore recommend 


that corporate and departmental management publicize fore- 
casts of staff needs; 
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that managers use the appraisal process to discuss with 
employees the training or development initiatives necessary 
for their advancement; and 


that management make available development training 
directly based on forecast needs. 


In recognition of the career advantage gained by employees 
who pursue development training which is a prerequisite to promo- 
tion, we recommend 


that employees be selected by a competitive process for 
development training, with selection based on track record, 
previous developmental initiatives taken by the employee, and 
the employee’s demonstrated capacity and desire to accept 
increased responsibility. 


The technical, professional or specialist qualifications of peo- 
ple—of physicists, mathematicians, bilogists—has not been ques- 
tioned in this report, other than in terms of the need for state-of- 
the-art updating. The managerial qualifications of these and others 
who have managerial responsibilities have frequently been called 
into question in this report and in our working paper. The evidence 
suggests strongly that, first and foremost, government and Treas- 
ury Board failure to understand the requirement for managerial 
competency, functions of which are management skills and knowl- 
edge, is a root cause for the problems that beset much of the public 
service; that until the requirement is understood and remedial] 
action taken, no amount of review by Royal Commissions, Task 
Forces, Special Committees, or special study groups will change 
the situation appreciably. In fact, the reverse is most likely true, 
since reviews of this kind, if they lead to no great improvement, do 
lead to upheaval, disillusionment, and a period of reduced 
productivity. 

Currently, managers are not developed or trained to meet new 
managerial responsibilities. Those who aspire to management posi- 
tions have no standard to match and must plan their own programs 
of development in a vacuum. Generally, employees expect promo- 
tion to a managerial job on the basis of technical excellence. In the 
absence of a clear philosophy of management, management train- 
ing that is undertaken over-emphasizes the knowledge of systems 
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at the expense of ability to manage people. When new concepts of 
management are taught, the lack of this ability prevents the 
effective translation of the theory into practice. If, as recommend- 
ed by Glassco, Lambert and the Special Committee, the strategy is 
accepted of substituting procedural control by managerial account- 
ability for management, managers who are not fully competent 
will be required to assume the responsibility for managing people. 
Compulsory training of managers, consistent with the standards 
proposed as a consequence of adopting a philosophy of manage- 
ment, will be an essential early step in implementing that philoso- 
phy. We recommend 


that training in personnel administration and human resource 
management be a prerequisite to appointment to a manage- 
ment position and that a program be undertaken to give 
present managers the required training. 


Labour relations training now available to managers is 
usually systems-orientated and does not lead to an appreciation or 
understanding of the bargaining agent’s position. Employee repre- 
sentative training by bargaining agents generally fails in the same 
way. Yet, appreciation and understanding of one another’s position 
is vital to good labour relations. This can only come when mana- 
gers and employees sit together to discuss and examine each 
other’s positions and responsibilities. The labour relations structure 
which evolves from this kind of contact is able to withstand 
confrontation and its presence will shorten the period of conflict 
and increase the possibility of reasoned settlements. The cost of 
joint training is nominal when compared to the cost of a disruption 
in service. We recommend 


that a program of joint labour-management training for 
managers and employee representatives be established by the 


corporate manager and bargaining agents. 


Additional recommendations on the training of managers 
appear in the chapter on Philosophy of Management. 
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CHAPTER 15 


DISCHARGE FOR CAUSE 


Despite evidence to the contrary, the myth persists that it is 
impossible to fire a public servant. The point to be made in this 
section of our report is that public service managers have long had, 
and must continue to have, the power to discharge an employee 
who is unable or unwilling to perform. 

Nevertheless, before taking such action, the circumstances 
which seem to warrant dismissal must be subject to a most careful 
review. Years of jurisprudence have placed the onus on manage- 
ment to substantiate its case in a very precise and detailed way. 
The consequences of discharge are so severe that a preponderance 
of evidence must support the decision to discharge an employee. 

In the case of discharge for disciplinary reasons, management 
must prove that progressive disciplinary action has preceded the 
final, irrevocable action and, when discharge is recommended for 
incompetence or incapacity, must show that attempts have been 
made to improve performance or find more suitable duties. 

Before an employee is discharged, therefore, a case must be 
established that will stand up under the scrutiny of an impartial 
review. Considering the possible consequences, this is undoubtedly 
a necessary restraint. 

Managers must accept the responsibility for setting a stand- 
ard of employee performance. Only in this way can the discharge 
of an employee who does not meet the standards be justified. 
Separation must be a last resort measure; a step to be taken only 
when all other efforts to improve an employee’s performance have 
failed. 


Under the PSEA, there are two grounds for dismissal: 


— incompetence or incapacity 
— political partisanship 
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Release or demotion for incompetence or incapacity is decided by 
the Public Service Commission, on the recommendation of a 
deputy head. Redress may be sought through the Public Service 
Commission Appeal route. The PSC can dismiss an employee for 
political partisanship after it has conducted an inquiry into charges 
which can only be brought by a candidate for political office. 


A third ground for dismissal is for disciplinary reasons, which 
falls under the FAA. Action to discharge an employee for miscon- 
duct or disciplinary reasons can be taken by a department. Redress 
is through a grievance to the deputy head, with recourse to PSSRB 
adjudication. 


To indicate the scale of separation activity, 80 employees were 
dismissed from the public service for incompetence or incapacity in 
1977. Of the cases appealed to the PSC, 80 per cent were 
dismissed. Ninety-two employees were released for reasons of 
discipline. These figures testify that it is indeed possible to dis- 
charge an unsatisfactory employee. 


Continued employment in the public service depends on the 
ability and willingness of employees to perform and to comply with 
conditions of employment in the public service. 


Employees cannot be expected to achieve the required stand- 
ard of performance without a clear understanding of the duties to 
be performed, and of the required results. Reviewing employee 
performance against goals is essential to the early diagnosis of 
performance problems. 


If an employee’s level of performance is decreasing, the 
manager must find out why. There are many forms of support at a 
manager’s disposal to remedy performance problems. A simple 
clarification of goals, responsibilities, and authority may be all 
that is required. Closer supervision, coaching, or formal training 
may be necessary. In some cases of health problems, the Public 
Service Employees Assistance Program provides guidelines and a 
course of action for rehabilitation. 


There will always be cases where no amount of effort will 
improve an employee’s performance. It is at this stage that action 
to reassign the employee should take place. In the case of 
employees with a history of good performance in the public 
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service, it is reasonable to provide the opportunity for a second 
chance in another work environment. 

All these steps are almost self-evident and, indeed, basic 
elements of good management, but they are frequently not taken. 
If they have been taken to no avail, there is no choice but to 
demote or release the employee. Here the employee needs a good 
understanding, through clear communications, of the action and 
the reason for it. Poor management practices and inadequate 
records will lead to management frustration because their deci- 
sions will not be upheld. 

Under our proposals, the PSC would act as the guardian 
against political interference in personnel administration and 
determine whether an employee should be permitted to take part 
in political activity. Once this determination has been made by the 
PSC, its decision becomes a condition of employment. If an 
employee violates that condition, any required disciplinary action 
should be taken by management. Should the end result be dis- 
charge for cause, the grievance/adjudication avenue to the PSSRB 
would be appropriate. 

Taken together, our recommendations leave management 
clearly responsible for decisions to discharge employees, whatever 
the cause, with employee recourse through the grievance/adjudica- 
tion route. 
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APPENDIX A 


The Work of the Special Committee 


Separate Examinations 


The announcement of the establishment of the Special Com- 
mittee on Personnel Management and the Merit Principle stated 
that the government side and the union side were each to conduct 
a separate examination of the issues, in preparation for the deliber- 
ations of the Special Committee. 

On the government side, two Committees were struck, the 
Working Group and the Steering Committee, chaired by the 
government representative, both composed of senior departmental 
and central agency officials. Between March, 1978, and Decem- 
ber, 1979, these Committees examined employment practices 
under the PSEA, and developed proposals for improvement. 

The Working Group and Steering Committee endorsed the 
view that the principle of merit needed to be tempered by addition- 
al principles—efficiency and effectiveness, sensitivity and respon- 
siveness, equality of opportunity and equity. In the light of these 
principles, they proposed varied employment practices, illustrated 
by specific proposals for each occupational category. Heavy 
emphasis was placed on improved managerial competence in per- 
sonnel management, as the key to change. 

The resulting proposals were reviewed in detail by the Com- 
mittee of Senior Officials, and were generally incorporated into 
the submission of the Public Service Commission to the Special 
Committee. 

Among the bargaining agents it was acknowledged that each 
would need to make their own representation to the Special 
Committee, to reflect the particular needs of the occupations they 
represent. The bargaining agents met with the labour representa- 
tive on several occasions to determine where they had a common 
interest in changes to the PSEA, and to develop a better under- 
standing of one another’s concerns. 
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The Special Committee—First Phase 


The Chairman of the Special Committee was appointed in 
December, 1978. The three-member Committee decided, at the 
outset, to receive and examine the views of as many as possible of 
those involved in the administration of the PSEA, and affected by 
it. Accordingly, they invited submissions from, and meetings with, 
public service managers and employees, and with those outside the 
public service who had interest or knowledge which would be 
useful to the Committee’s work. 

We heard from those most knowledgeable about the legisla- 
tion, policies, procedures, and practices. Among them were some 
who, in both their present and past capacities, have carried the 
responsibility for the design and implementation of personnel 
management in the public service. Views presented on behalf of 
organizations, including central agencies, departments and bar- 
gaining agents, covered virtually the whole spectrum of the Public 
Service Employment Act. 

The experience of regional public service managers with the 
present personnel management system added a significant dimen- 
sion to our study. In each of eighteen centres, we invited a group of 
managers to express their views on necessary improvements. More 
than two hundred and fifty managers were chosen to reflect a 
cross-section of departments, occupational groups, and other cir- 
cumstances unique to personnel management in each centre. 

Individual public servants, whether offering a managerial or 
employee perspective, presented views based on their own experi- 
ences and their observations of the experience of others. The 
differences in personnel management among the thousands of 
federal establishments across the country were underscored by the 
variety of perceptions among tradesmen, administrators, profes- 
sionals, and others who work for the public service. 

We received views from several groups of public servants, at 
various levels, who had taken the initiative to develop thoughtful 
briefs for the Special Committee. Their themes reflected the belief 
that improved personnel management is possible and, indeed, 
essential to the health of the public service. Federal employees 
gave of their own time to meet with the Committee, including the 
largest turnout we experienced—more than a hundred—who chose 
to attend an employee meeting in Vancouver rather than watch a 
Staniey Cup final hockey game. 
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We recognized, however, that public servants who were satis- 
fied with personnel management were unlikely to tell us so. We 
therefore sought opinions through a telephone survey of a sample 
of public servants selected at random to represent a cross-section 
of public service occupations and levels, geographic and organiza- 
tional locations (described in Appendix C). They replied, on a 
confidential basis, to a structured questionnaire, which isolated key 
issues On which employees had commented. In general, the dis- 
satisfaction of those surveyed was directed at the system, not at 
individuals involved in its administration. They considered many 
managers ill-equipped to fulfill the obligations of managing people. 
Reactions in the telephone survey, only slightly less negative than 
those of individuals who submitted briefs and met with us, give 
little justification for denial of the dissatisfaction of employees 
with the employment practices of the public service. 


The Working Paper 


Published in November, 1978, the working paper had three 
major purposes: 


to report on the representations we had received, 
to identify problems which intervenors had considered crucial, and 


to focus on key issues for further consideration by intervenors. 


The major portion of the working paper, then, was the 
description of the views put before us. There were cases where 
information brought forward had confirmed or contradicted opin- 
ions we had heard. In other cases, the views of individuals may 
have been based on their experience with personnel processes that 
had improved in the meantime. Nevertheless, the lack of confi- 
dence in present employment practices, expressed so consistently 
and so vocally by managers and employees across the country, 
clearly needed acknowledgement. 


The Second Phase 


Between October, 1978, and May, 1979, we delved deeper 
into the key issues we had identified. As well as receiving further 
views from selected intervenors, we examined the results of studies 
related to specific questions on which we needed further informa- 
tion, and related to successful personnel practice elsewhere. 
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Response to the working paper provided us with a test of the 
extent to which those involved with the personnel system acknowl- 
edged the problems we had catalogued. They also offered us 
further development of their proposals for change, in response to 
the issues we had raised. Those who spoke for the needs of women, 
indigenous people, and handicapped people with respect to their 
pursuit of public service careers added a dimension which had 
been missing in the first round of representation. 


We sought from the private sector information about their 
approach to personnel management, from the point of view of 
those problems which we had found were most important to solve 
in the public service. From the academic world, we sought knowl- 
edge of economic, social, and political trends which need to be 
considered in the design of a public personnel management system 
for the 1980’s. 


To widen our knowledge of the strengths and weaknesses of 
alternative merit systems in other jurisdictions, we examined 
selected provincial government systems, and those of certain other 
countries. This work included a study of the evolution of the 
institutional framework for personnel management in our own 
public service. 

We also examined the evolution of key concepts with respect 
to public personnel management—merit; career service; repre- 
sentative bureaucracy; organization theory; authority and responsi- 
bility for personnel management; management rights; and 
employee influence. 

We needed further information to help us draw conclusions 
with respect to certain of our questions posed in the working paper. 
Within the public service, we examined the actual experience and 
statistics with respect to certain practices, such as use of term 
appointments and transfers. It was also important for us to under- 
stand the reasoning which had led to certain practices. Beyond the 
public service, we examined collective bargaining with respect to 
staffing matters, the use of seniority as a factor in personnel 
decisions, the assessment of potential for effectiveness and growth, 
and the selection and training of people who deal with the public. 
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APPENDIX B 


Representation 


The First Phase 


With a view to securing a full appreciation of the nature of 
issues relating to its terms of reference, the Special Committee in 
February, 1978, sent invitations to a large number of individuals 
and organizations. Members of the Senate and House of Commons 
received invitations. Views were solicited from central agencies, 
departments and bargaining agents. In addition, crown corpora- 
tions, commissions, and organizations representing special interest 
and professional groups were invited to respond. Provincial govern- 
ment Treasury Boards and Civil Service Commissions along with 
their respective bargaining agents also received invitations. By 
placing advertisements in Canadian newspapers and by utilizing 
the PSC’s poster distribution system, people in the public service 
and in the private sector were requested to submit views. As a 
result of this approach, the Committee saw over 1500 individuals 
and received 351 briefs over a six-month period (March-August, 
1978). 

The following list shows the distribution of briefs by the type 
of intervenor: 


Intervenor Number of Briefs 


Central agencies (The Treasury Board 
and the Public Service Commission) M 


Deputy ministers (heads of departments, 
crown corporations and agencies, and 


commissions) 15 
Federal bargaining agents 10 
Members of Parliament 2 


233 


Intervenor 


Professional and women’s organizations 
and associations 


Provincial bargaining agents 


Provincial Civil Service Commissions 
and Treasury Boards 


Public servants and interested 
individuals 
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Number of Briefs 


301 


In order to ensure that the briefs would deal with issues in an 
open and frank way, it was widely emphasized that all submissions 
made to the Special Committee would be regarded with the utmost 
confidence. Some briefs, however, were made public by their 
respective authors, notably the Public Service Commission’s brief 
and briefs from the following federal bargaining agents: 


Canadian Air Traffic Control 
Association Incorporated 


Canadian Postmasters and 
Assistants Association 


Economists, Sociologists, and 
Statisticians Association 


Federal Government Dockyards 
Trades and Labour Council (East) 


Federal Government Dockyards 
Trades and Labour Council (West) 


Letter Carriers Union of Canada 


Local 2228, International Brotherhood 
of Electrical Workers 


Professional Association of 
Foreign Service Officers 


Professional Institute of the 
Public Service of Canada 


Public Service Alliance of Canada 


In the briefs submitted by individuals, a wide regional 
representation and a broad cross-section of occupational categories 
are well reflected. Senior executives, professionals, clerical staff 
and others voiced their personal opinions with respect to the merit 
principle and personnel management from hamlets and cities from 
coast to coast and into the Canadian Arctic. 


The National Capital Region accounted for approximately 28 
per cent of the total submissions while other regions tallied the 
following representation: 20 per cent from Ontario, 10 per cent 
from Quebec, 15 per cent each from the Prairies and the Mari- 
times, 10 per cent from British Columbia, and 2 per cent from the 
Yukon and Northwest Territories. 

Most submissions covered the full range of the Special Com- 
mittee’s terms of reference, although some focused more on specif- 
ic topics of greatest concern to the intervenor. A few individuals 
submitted case studies complete with voluminous documentation 
highlighting purported personal injustices resulting from entangle- 
ments with the staffing system. The extent of the consensus that 
emerged from submissions was quite remarkable and unexpected. 


From March to July, 1978, the Special Committee travelled 
from coast to coast to meet with federal public servants and other 
interested parties. The Special Committee thus hoped not only to 
gain a better understanding of regional forces at play within the 
federal public service but also to gather quickly a reliable cross- 
section of critical opinions. 


In an effort to hear a full range of views and recommenda- 
tions, the Committee conducted open meetings with federal public 
servants in all cities visited. These meetings proved valuable in 
ascertaining the individual concerns of employees. Attendance at 
these meetings ranged from a low of four to as many as 125 
people. 

The Special Committee also invited views from a cross-section 
of public service managers in eighteen centres across Canada. 
Approximately two hundred and fifty managers, chosen to repre- 
sent various levels, functions, and departments in the federal 
public service, took part in syndicate discussions with the Commit- 
tee on many aspects of major issues relevant to personnel manage- 
ment. These syndicates proved especially useful, in that they gave 
the Committee a managerial perspective to the problems and 
issues which could not be expected at the employee meetings. 
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These exchanges of views with intervenors, coupled with the 
written representations, presented a sobering picture of personnel 
management in the public service, which was reflected in the 
working paper, published in November, 1978. 


Response to the Working Paper 


The Special Committee considered it essential to consider the 
response of key intervenors to the issues presented in the working 
paper. Representation received between December, 1978, and 
June, 1979, provided a test of the extent to which those whose 
stakes were highest in public service employment legislation, poli- 
cies and practices experienced the problems described in the 
working paper. It also contributed greatly to the development of 
alternative solutions. 

We received 45 briefs and held 59 meetings. It was important 
to us to solicit views from certain individuals and organizations, 
selected because of their interest in the result. Among those who 
offered well considered responses to our questions were the Public 
Service Commission, the Public Service Staff Relations Board, 
deputy ministers and the senior management of ten departments, 
five bargaining agents, and personnel directors from across the 
service. 

We actively solicited views from organizations representing 
women, indigenous people and handicapped people. Fifteen such 
groups responded. 
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APPENDIX C 


The Survey 


Those who took the initiative to submit views to the Commit- 
tee presented a range of opinions, for the large part critical of 
present personnel practice. It was important to verify how general- 
ly these opinions were held among public servants, as we realized 
that, by the nature of our task, those who were satisfied with 
personnel management were unlikely to make representation to us, 
unless their opinions were specifically requested. We therefore 
sought opinions through a telephone survey of a sample of public 
servants selected at random to represent a cross-section of public 
service occupations and levels, geographic and organizational 
locations. 

A structured questionnaire was developed, to isolate key 
issues on which employees had commented, namely merit and 
staffing, training and development, the appeal process, and the role 
of managers in the personnel process. The sample of public 
servants (99 employees in the Administrative Support and Opera- 
tional categories, and 70 in the Administrative and Foreign Ser- 
vice, Scientific and Professional, Technical, and Senior Executive 
categories) was derived from central agency files. A comparison 
with the population of the public service with respect to biograph- 
ical characteristics illustrated that the survey sample was repre- 
sentative of the public service population. Each individual was 
contacted in June-July, 1978, by telephone, told of the purpose of 
the survey, and asked to reply on a confidential basis to the 
questionnaire, at a time and telephone convenient to the individual. 
The data was analyzed to determine the general reaction of the 
respondents, according to work location and occupational catego- 
ry. It was also analyzed with respect to variables related to the 
employee’s experience with personnel processes. For example, 
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responses of those who had been promoted within the two previous 
years were compared with responses of those who had not. 
Reactions in the telephone survey, only slightly less negative 
than those of individuals who submitted briefs and met with us, 
give little cause for complacent denial of the dissatisfaction of 
employees with the employment practices of the public service. 
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APPENDIX E 


List of Recommendations 


Chapter 3: A PHILOSOPHY OF MANAGEMENT 


Sb 


The Special Committee recommends 


a philosophy of management that will establish the commitment 
of management at all levels to the people of the public service as 
our most valuable asset—thus, management commitment to 
management of human resources is paramount, reflected in 
policies and action by concern for 


—a climate conducive to effective and productive work, 
employee fulfillment, and the attainment of public confidence 
in employees’ work 


—employees’ right to contribute to decisions that affect them in 
the work place 


—the clear understanding of each employee with his or her 
manager as to the role and results to be achieved, accom- 
panied by regular evaluation of performance 


—the right of employees to representation, and the value of 
working with employee representatives to identify and solve 
mutual problems 


—the right of employees who feel aggrieved to submit their 
grievance for further review, without fear of adverse 
consequences 


—recognition of variations in peoples’ strengths, weaknesses 
and motivations 


—fostering of fair and equitable treatment of all, and ensuring 
equal access to employment, training and development, and 
career opportunities regardless of race, national or ethnic 
origin, religion, age, sex, marital status; creating an organi- 
zational climate that will prevent, eliminate, or redress disad- 
vantages that beset certain groups of employees and that will 
encourage all employees to take a more active part in the 
advancement of their own careers 


—consistency, genuineness and integrity in human and organi- 
zational relationships. 


p. 52 
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3.2 


535 


3.4 


3.5 


3.6 


242 


a philosophy of management that will establish the commitment 
of management at all levels to the importance of fully profes- 
sional management in terms of knowledge, skills, and perform- 
ance, expressed through 


—the selection, promotion, and reward of managers on the basis 
of the quality of their managerial performance and contribu- 
tion to the organization in terms of results achieved 


—an environment wherein each manager knows what is expect- 
ed; wherein delegation, freedom to act, and authority to make 
decisions (and mistakes) are the norm; and wherein the 
manager is accountable for results 


—paramount concern for the most effective use of public 
resources, and that concepts of efficiency and value for 
money, of budgets as public money held in trust, are incorpo- 
rated into the accountability of managers for the conduct of 
the public’s business 


—reliance on self-direction and self-control, in preference to 
the centralized control of a superior authority, expressed 
through a collaborative approach to decision-making and 
review of results between management at all levels, including 
the corporate manager 


—emphasis on organizational improvement in recognition of 
varied situations and problems which face managers with 
respect to the mission of the organization and the human and 
financial resources available to it. 


a philosophy of management that will establish the commitment 
of management at all levels to an overriding concern for 
demonstrably sensitive service to the public, as evidenced by 


—sensitivity to the public need as a key criterion for the 
evaluation of managerial and individual performance 


—measures to increase citizen understanding of public policies 
and programs and to increase client and public participation 
in the development and assessment of programs. 


that a statement of philosophy of management be jointly devel- 
oped by corporate management and deputy ministers and that it 
be approved by the Cabinet so that there will be an agreed and 
consistent approach to management of the public service. 


that steps be taken as a matter of priority to achieve the full 
expression of the philosophy in terms of management of people, 
delivery of services to the public, management systems, and 
control. This will be achieved if goals and action: plans are 
established for each element of the published philosophy. 


that corporate management establish for themselves and with 
departments a period not exceeding three years for reaching 
their goals. 


p. 53 


p. 54 


p. 56 


p. 56 


p. 56 
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3.8 


SB 


3.10 


3.11 


3.12 


3.13 


3.14 


3:15 


that selection standards be revised to require evidence of a 
candidate’s knowledge, aptitude, and ability to manage people. 
Emphasis must be laid upon a manager’s ability to select, train, 
and develop staff with the abilities necessary te achieve pro- 
gram objectives. 


that recognizing the importance to the organization of the 
capacity of people to grow and develop with experience and to 
assume steadily increasing responsibilities, potential for growth 
Should be a factor in the selection process for managerial 
positions. 


that selection boards assess competence in personnel manage- 
ment by evaluating the candidate’s knowledge, aptitude, and 
ability (track record) in the management of employees, and 
assess, as well, the candidate’s knowledge of good personnel 
practices and understanding of the obligations that managers 
must assume in relation to legislation, policies, and systems. 


that the candidates for managerial positions be required to pass 
an examination that would test their knowledge of management 
principles and practices, including personnel management. 


that the assessment centre technique become a part of the 
selection process for entry into more senior management posi- 
tions. 


that there be published, for the assistance of managers, poten- 
tial managers, trainers, and educational institutions, a guide 
which shows in relatively concrete terms the skills, knowledge, 
and performance criteria for managers and the nature and 
implications of accountability. 


that early action be taken to identify a distinct management 
group, with a classification and related systems that meet the 
requirement of a separate management identity. Positions in 
this group must be jealously guarded and preserved for those 
with management responsibilities. 


that a formal training and development program be established 
for managers, based on departmental objectives, on a well- 
understood management philosophy, and on service-wide skill 
and knowledge requirements. Prior to promotion, managers 
should be required to take training to prepare them adequately 
for management of human resources; the particular require- 
ments of training to be determined by an assessment of the 
individual’s skills and knowledge shortfalls. 


that senior management insist upon reviewing the effectiveness 
of human resources management. We underline the Pulic Ser- 
vice Commission’s position that “only when the effectiveness of 
human resources management and the manager’s accountability 
for it are measured and assessed will training and development 
needs be readily apparent. Performance appraisals must there- 
fore be used to identify and plan training and development 
needs.” 
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3.16 that consideration be given to the following techniques for 
developing competency in personnel management: 


—“twinning”, wherever possible, a new manager with one who 
has established a solid “track record” in human resources 
management 


—encouraging a career progression pattern such that it 
becomes demonstrably clear that experience in both line and 
personnel staff positions is the preferred career path 


—rotating managers through the personnel organization on 
assignment 


—using assessment centres for training purposes by way of the 
assessor role 


—giving back more management responsibilities to line manag- 
ers (e.g., grievance handling) 


—recognizing managers who develop good backup candidates 
(e.g., through positive performance appraisals) 


—exposing personnel specialists to line experience. 


Chapter 4: INDEPENDENT AUDIT 


The Special Committee recommends 


4.1 an independent parliamentary audit of the overall system of 
personnel administration and management of human resources. 


Chapter 5: MERIT 


The Special Committee recommends 


5.1 that legislation clearly indicate that the determination of merit 
need not be related only to candidates’ qualifications for a 
particular set of duties, but also for a group of positions, as 
appropriate. 


5.2 that permanent residents of Canada be eligible to compete on 
the same basis as Canadian citizens. 


5.3 that first consideration be given to public servants for promo- 
tional opportunities for positions in bargaining units. 


5.4 that competition for positions excluded from bargaining be 
opened simultaneously to those inside and outside the public 
service to establish an increased intake of up to 20% of 
positions filled. 
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5.5 


5.6 


5.7 


5.8 


5.9 


that competitions be opened simultaneously to those inside and 
outside the public service where there is no reasonable likeli- 
hood of finding a highly qualified public servant, or where there 
is a specific need to ensure an intake from outside the public 
service. 


that legislation incorporate principles of sensitivity and respon- 
siveness, equality of opportunity, efficiency, effectiveness, and 
equity as principles which are supplemental to merit. 


that the principles be incorporated in the preamble of the 
legislation. 


that the Public Service Commission continue to act on behalf of 
Parliament to uphold the merit principle. 


that a Parliamentary Committee be established to review 
reports of the Public Service Commission, which would provide 
full information concerning service-wide and departmental per- 
sonnel management policies and actual results, with respect to 
their adherence to the merit principle, and to those principles 
which are permitted by legislation to supplement the merit 
principle. 
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Chapter 6: ADAPTABLE PERSONNEL MANAGEMENT 


6.1 


6.2 


6.3 


6.4 


The Special Committee recommends 


that legislation permit employment practices to vary according 
to occupational group, department or agency, and location. 


that personnel practices be designed according to the specific 
requirements of the various occupational groups of the public 
service. 


that departments and agencies be given authority to establish 
employment policies and procedures appropriate to their needs, 
within a framework of service-wide corporate policy and 
employment practices for individual occupational groups. 


that personnel policies and support systems be adapted to the 
needs of regional locations, and that they be designed to foster 
the selection of persons with a demonstrated sensitivity to local 
issues, and that local managers should have a major influence 
on design of personnel systems. 


Chapter 7; EQUAL OPPORTUNITY 


| 


The Special Committee recommends 


continuing analysis of the sources of inequality of opportunity 
which place members of designated groups in a disadvantaged 
position with respect to employment and career advancement. 
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removal of discriminatory provisions found in the system. 


comprehensive corporate management guidelines to assist and 
direct the efforts of departments to offer equal opportunity. 


amendment of the PSEA to permit positive action and special 
measures. 


amendment of the PSEA to allow (1) preference over all other 
candidates for appointment to the public service to be given to 
members of designated groups who possess the minimum 
qualifications for the position, (2) qualified members of desig- 
nated groups to benefit from a statutory preference which would 
result in their being placed on a prequalified list, whether or not 
they are rated above the cut-off point which would normally 
result in placement on the list of enough candidates to fill the 
projected number of vacancies, and (3) suspension of certain 
qualifications for members of designated groups to be employed 
and trained, with confirmation of appointment contingent on 
successful attainment of the required qualifications. 


that positions be identified to permit handicapped persons 
under the sponsorship of institutions or agencies to gain 
employment experience before entering the labour force on a 
permanent basis. 


that the corporate manager provide to all departments a train- 
ing package on 


(i) reviewing statements of qualifications and selection 
profiles to remove elements which discriminate against 
handicapped persons, 

(ii) developing and adopting assessment techniques which 
do not discriminate against handicapped people, 

(iii) the implications of various handicaps so that board 
members will know how to assess the real abilities of 
handicapped persons relative to the job and not be 
influenced by the handicap. 


that corporate management widely advertise the provisions that 
are or can be made to assist handicapped persons. 


that all departments be required to have personnel officers able 
to assist handicapped persons to present their qualifications 
effectively. 


that each department ensure, when it is known that a hand- 
icapped person will appear before a board, that selection board 
members are briefed on the nature and implications of the 
candidate’s handicap in order to prepare them psychologically 
and intellectually for an evaluation based on skills and perform- 
ance rather than on disability. 


that handicapped employees and applicants be included on all 
applicant inventories to ensure that they are not inadvertently 
overlooked for positions. , 
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that corporate management examine the suitability of certain 
types of jobs for those with mental limitations and ensure that 
the job descriptions and selection criteria for such jobs are 
realistic. 


that federal departments in which jobs exist, suitable for men- 
tally handicapped workers, be directed by the corporate manag- 


er to set and meet goals for the placing of mentally handicapped: 


people in such jobs. 


that the probationary period be doubled in length for those 
persons with handicaps, at their request. 


that the legislative preference for qualified members of desig- 
nated groups be applied to handicapped persons for an initial 
five-year period with respect to appointment from outside the 
public service and to placement on prequalified inventories for 
both initial and internal appointment. 


that consideration be given to the following definition, which 
resulted from a 1977 joint Public Service Commission/Man- 
power and Immigration study: 


«A physically handicapped person is one who has a physical 
disability, infirmity, malformation or disfigurement that is 
caused by bodily injury, birth defect or illness and includes 
epilepsy and, without limiting the generality of the foregoing, 
‘physical handicap’ includes any degree of paralysis, amputa- 
tion, lack of physical coordination, blindness or visual impe- 
diment, deafness or hearing impediment, and physical 
reliance on a seeing-eye dog or on a wheelchair or other 
remedial appliance or device which creates problems in fin- 
ding employment which would not be encountered by a person 
of equivalent potential competence without the disability. 


A mentally handicapped person is one whose learning or 
comprehension capacity is significantly less than normally 
expected from someone of his or her age and experience, but 
who is capable of performing some tasks in a reliable manner 
under a reasonable amount of supervision.» 


that the Commissioners of the PSC be given the authority to 
determine eligibility for the preference where disputes arise as 
to eligibility to claim a preference on the basis of these defini- 
tions. 


that the corporate manager launch a strong publicity campaign 
within the public service to develop positive attitudes and 
behaviour and to promote the employment of handicapped 
workers. . 


that the corporate manager take immediate action to remove 
existing architectural barriers in all buildings where public 
servants work. 


that sufficient funds be provided for technical aids, where 
necessary to permit handicapped employees to discharge their 
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duties as other employees, and that these funds not be artificial- 
ly limited. 


that managers, wherever feasible, accommodate the design of 
work and jobs to the lifestyle of Canada’s indigenous people, for 
example, sharing jobs among several members of a band. 


that selection criteria be restricted to those required by the 
work, and give emphasis to unique skills which equip indigenous 
people for work in the public service. 


that selection boards adopt selection processes which will fully 
reveal and fairly assess the qualifications of indigenous people. 


that the national associations of indigenous people be informed 
of employment prospects in the public service and that a 
concerted effort be made to recruit indigenous people into the 
public service. 


that more than one indigenous person be recruited into a work 
team wherever possible to prevent the isolation of an individual. 


that the legislative preference for qualified members of desig- 
nated groups be applied for an initial five-year period to Indian, 
Metis, non-status Indian and Inuit people with respect to 
appointment from outside the public service and to placement 
on prequalified inventories for both initial and internal appoint- 
ment. 


that “indigenous person” mean a person who represents himself 
or herself to be 

a) a Canadian status Indian 

b) a Canadian non-status Indian 

c) a Canadian Inuit, or 

d) a Canadian Metis. 


that, where disputes arise as to the eligibility to claim a 
preference on the basis of this definition, the Commissioners of 
the PSC be given the authority to determine eligibility for the 
preference. 


that career development positions be allotted for indigenous 
employees to provide on-the-job training and job rotation to 
acquire abilities required for entry into the career stream. 


that indigenous public servants receive support for pursuit of 
job-related secondary or post-secondary education. 


that internal training programs be adapted to the particular 
needs of indigenous people. 


that the provision for suspension of certain qualifications be 
applied to indigenous people to permit their selection and 
subsequent training or education necessary for confirmation of 
their appointments. 


that the corporate manager play the lead in aggressive recruit- 
ing, focused so as to attract qualified women to all public 
service occupations. 


p. 115 


p. 115 


p. 115 


p. 116 


p. 116 


p. 116 


p. 116 


p. 117 


p. 117 


p. 117 


p. 117 


p. 117 


p. 118 


7.34 


7.35 


7.36 


1 


7.38 


239 


7.40 


7.41 
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that the weighting of selection factors be governed not only by 
the requirements of a position, but also on the strengths and 
weaknesses of individuals on the same work team and that 
social goals also be taken into consideration, i.e., if there are no 
women on the work team, or in a particular organizational unit, 
then very serious considerations should be given to the necessity 
of having women or at least a woman on the team or in the 
organizational unit. 


that no competitions be allowed to proceed unless the selection 
board, where feasible, is composed of both men and women, and 
that board members be required to gain knowledge of selection 
processes which enhance or hinder the likelihood of female 
candidates’ abilities being fully recognized and fully assessed. 


that volunteer work be given more serious consideration both in 
assessing a candidate’s ability to perform the job and in assess- 
ing potential for development. 


that a flexible approach to hours of work be taken where 
operational realities permit. 


that organizational structures be modified to provide access to 
bridging positions which will allow high potential employees to 
develop the abilities required for their career advancement. 


that job-related training and full-time education be made avail- 
able to women employed in or recruited into the public service 
to provide them with professional, technical and managerial 
qualifications required for their advancement. 


that the provision for the suspension of certain qualifications be 
applied to women, to permit their selection and subsequent 
training or education to meet requirements necessary for con- 
firmation of their appointments. 


that women have access to counsellors, experienced in the 
public service environment, able to advise them on job or 
career-related matters. 


that the corporate manager maintain an inventory of qualified 
female candidates, from inside and outside the service. 


that, in filling vacancies at senior levels, special programs be 
designed to attract qualified women from outside the public 
service. 


that in order to accomplish and ensure equal opportunities 
within the public service for all Canadians, a single, integrated 
policy and program be established and implemented. 


that corporate management exercise public service-wide pro- 
gram direction and guidance for equal opportunity; that is, (1) 
set policy and establish and distribute central guidelines and 
overall public service goals, (2) develop on a consultative basis 
with departments their goals and timetables, (3) review depart- 
mental results in terms of the goal achievement, (4) provide 
appropriate equal opportunity training and development for 
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Chapter 8: COLLECTIVE BARGAINING OF STAFFING 


8.1 


8.2 


8.3 
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public service managers and equal opportunity program staff, 
and (5) provide departments with the tools and data necessary 
to measure progress. 


that corporate management, as part of the annual review of the 
performance of the deputy head, monitor and evaluate the 
success of departmental equal opportunity programs in bringing 
the participation of members of designated groups to required 
levels. 


that in accordance with the roles proposed for central agencies, 
the PSC protect the intent and purpose of the principle of equal 
opportunity and related provisions of the Act, through investi- 
gation of complaints and independent audit of the effectiveness 
of the implementation of the corporate manager’s and depart- 
ments’ equal opportunity policy and programs. 


that functional if not direct responsibility for equal opportuni- 
ties be assigned to an officer at the assistant deputy minister 
level. 


that a separate organizational unit responsible for support for 
an integrated equal opportunity program be established in 
departments and that it report in line to a senior executive 
officer. 


that the EOW and other equal opportunity staff be fully trained 
in their specialities, in accordance with specifications or a 
profile developed by corporate management. 


The Special Committee recommends 


that the scope of collective bargaining in the public service be 
expanded to include negotiation of certain matters now under 
the PSEA. 


that a new forum of collective bargaining be established to 
bargain staffing and related matters, and that this forum be 
called the National Staffing Council. 


that the members of the National Staffing Council be: 


i. a representative from each of the bargaining agents, 
certified under the PSSRA, whose members’ appoint- 
ment and related conditions of employment are current- 
ly governed by the PSEA, 

ii. representatives of the corporate manager in its capacity 
of employer. The total number of such representatives 
should not exceed the number of bargaining agent rep- 
resentatives. Not less than SO per cent of their number 
should be departmental representatives. 
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that collective bargaining of subject matter normally take place 
at the level of the entire National Staffing Council. 


that where the National Staffing Council decides that a matter 
is particular to one or several bargaining units and therefore 
could not have a public service-wide application, the Council 
should be empowered to establish sub-committees on an occupa- 
tional group or category basis, composed of the responsible 
bargaining agent(s) together with the employer and appropriate 
departmental representatives to bargain the subject matter. 


that the National Staffing Council be empowered to bargain all 
staffing matters except those whose negotiation is expressly 
prohibited by legislation. 


that arbitration be the method of impasse resolution. 


that sequential arbitration be the variant of arbitration used by 
the National Staffing Council. 


that the Public Service Commission assume the role of arbitra- 
tion tribunal with regard to National Staffing Council issue 
disputes. 


that the Public Service Commission act as the final step in a 
redress process against alleged misinterpretations or misap- 
plications of National Staffing Council agreements. 


that the National Staffing Council be empowered to determine 
the number and format of any intermediate redress steps 
preceding adjudication by the Public Service Commission. 


that the Public Service Commission assume responsibility for 
monitoring National Staffing Council agreements, with the 
authority to veto articles which contravene the legislation. 


that National Staffing Council agreements be amended on a 
cyclical basis, with the additional possibility of amendment of 
such agreements at any time. 


that a Secretariat be established to support the work of the 
National Staffing Council. 


that the mandate of the National Staffing Council include, but 
not be limited to, deliberation of the following matters: 


(i) selection standards 
(ii) the definition of minimum areas of competition 
(iii) the guidelines governing the circumstances in which 
open competitions are held concurrently with or instead 
of closed competitions 
(iv) the guidelines outlining the selection tools (i.e. written 
tests, oral interview, etc.) desirable for the evaluation of 
candidates’ qualifications against each of the selection 
factors of positions 
(v) the determination of the duration of probationary peri- 
ods for appointments to and within the public service 
including the determination of the circumstances in 
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which probationary periods may be extended as well as 
the maximum duration of such extensions 
(vi) the definition of the types of appointments to be exempt 
from probationary periods 
(vii) the rules governing order of layoff and recall 
(viii) the duration of the notice of surplus status and the 
notice of layoff status 
(ix) the rights of employees on surplus or layoff status 
including: 
—access of such employees to re-training 
—the maximum period of time that the name of a 
laid-off employee can remain on a priority layoff list; 
the minimum such period to be stipulated in the 
legislation as being one year 
—the circumstances in which an employee would forfeit 
his or her place on a priority layoff list 
(x) the determination of those types of appointments which 
constitute transfers as well as those types of transfers 
which should be exempt from the competition and/or 
appeal processes 
(xi) the determination of access to those training experi- 
ences which are categorized as developmental train- 
ing—training given to employees to prepare them for 
future promotions, whether related to a specific position 
or to an ultimate career objective 
xii) the determination of access and objectives of those 
training experiences which are categorized as: 
—state-of-the-art-training—training given to ensure 
that an employee keeps abreast of changing technolo- 
gy, or 
—safety training. 

8.16 that only those staffing and related matters whose deliberation 
would constitute an infringement of legislative provisions should 
be exempted from being deliberated by the National Staffing 
Council. 


Chapter 9: REDRESS 


The Special Committee recommends 


9.1 that all redress actions for termination, or demotion for cause, 
be taken through the grievance procedure under the PSSRA, 
whether it be for discipline or for incompetence or incapacity. 


9.2 that the review function of the PSC to investigate personnel 
matters for which there is no other redress available be con- 
tinued. 

9.3 that the corporate manager make available to all employees 
consolidated information on redress. 


9.4 that appeal officers be appointed by Order-in-Council, and that 
appointment be made on the basis of a recommendation by the 
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Chairman of the PSC following consultations with the corporate 
manager and employee organizations. 


that remuneration be such as to attract experienced and knowl- 
edgeable people. 


that appeal boards render their decisions within 14 working - 


days. 


that the Chairman of the PSC have authority to extend this 
period following consultation with the parties. 


that appeal boards render oral decisions where appropriate, 
followed by written reasons. 


that there be mandatory full disclosure to any unsuccessful 
candidate and/or the candidate’s authorized representative, 
upon request, of all particulars relevant to the decision, includ- 
ing the selection board report on that person. 


that release on abandonment of position be redressable through 
the grievance process under the PSSRA. 


that where prequalified inventories are established, a right of 
appeal be given to individuals who believe that their names were 
improperly omitted from the inventory. 


that the same redress avenues be open to the SX, and proposed 
SM groups as for all other employees. 


Chapter 10: ROLES AND STRUCTURES 
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10.3 


10.4 


10.5 


10.6 


The Special Committee recommends 


that there be a Cabinet Committee, the Board of Management, 
whose corporate management responsibilities would encompass 
all aspects of personnel management, including the operational 
responsibilities now under the PSEA. 


that an official of the rank and standing of the Comptroller 
General be designated as Secretary for Personnel Management. 


that a member of the Board of Management be designated 
Vice-President, Personnel Management, with no other port- 
folio. 


that corporate personnel policies integrate consideration of the 
full range of personnel specialities. 


that corporate policies be developed in consultation with depart- 
ments. 


that corporate management ensure the meaningful participation 
of departments in collective bargaining and service-wide consul- 
tation with employee representatives. 
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that the Personnel Management Secretariat provide depart- 
ments with performance indicators, and assistance in the review 
of personnel management performance. 


that the Personnel Management Secretariat require from 
departments only that information which is clearly essential and 
demonstrably relevant to its mandate. 


that the Personnel Management Secretariat represent the 
employer in labour relations. 


that the Personnel Management Secretariat have responsibility 
for personnel management policies for groups excluded from 
collective bargaining. 


that the corporate manager be responsible for the management 
of the senior cadre (SX and SM), and of groups designated as 
service-wide resources. 


that the Personnel Management Secretariat provide central 
training programs and expertise to departments. 


that the Personnel Management Secretariat be assigned respon- 
sibility for recruiting. 


that departments be required to provide the corporate manager 
with the personnel information, drawn from departmental sys- 
tems, required to support corporate management of public 
service human resources. 


that the Personnel Management Secretariat assume responsi- 
bility for human resource analysis and planning, where a ser- 
vice-wide view is essential. 


that the roles of the PSC include audit of corporate and 
departmental personnel administration and human resource 
management, in the widest sense; hearing of appeals; investiga- 
tions of complaints and investigations on their own initiative; 
arbitration and review of the agreements under the National 
Staffing Council. 


that the PSC have powers of revocation of appointments; arbi- 
tration and veto of National Staffing Council agreements; and 
be required to report to Parliament on the state of personnel 
administration and human resource management. 


that the PSC be made up of a Chairman, one member appointed 
to represent the interests of the employees, and one member to 
represent the interests of the employer. 


Chapter 11: POLITICAL PARTICIPATION 


11.1 
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The Special Committee recommends 


that the Public Service of Canada be divided into three groups, 
as follows: 
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Part I— __ those occupational groups in which the duties of all 
positions are sufficiently sensitive to require the 
denial of the right to participate actively in the 
political process to all incumbents; 

Part II— __ those occupational groups in which the duties of 
the positions vary, so that neither a blanket denial 
nor complete political freedom can be supported; 

Part II1I— those occupational groups in which the duties of all 
positions are such that incumbents can be permit- 
ted full political freedom. 


that the senior executive (SX) and proposed senior management 
(SM) groups be placed in Part I of the list, which prohibits 
participation in political activities. 


that the following occupational groups be placed in Part II, 
where the right to freedom of political involvement would be 
subject to request by the employee and decision by the Public 
Service Commission: 

Commerce (CO) 

Program Manager (PM) 

Purchasing and Supply (PG) 

Law (LA) 

Economic, Sociology, and Statistics (ES) 

Information Services (IS) 

Personnel Management (PE). 


that the remaining occupational groups be placed in Part III, 
and have full freedom of political action. 


that employees in Part II occupational groups be allowed to 
participate actively in the political process subject to PSC 
approval. The PSC would decide on an employee’s application 
following consultation with the employing department. 


that public servants who are denied active political participa- 
tion be allowed only to attend political meetings, make financial 
contributions, and vote. Those allowed freedom would have 
complete freedom, including the right to seek nomination as a 
candidate and to run for political office. 


that all public servants be advised immediately thereafter of the 
specific rights accorded them and that advertisements for 
vacancies and job descriptions make clear the precise degree of 
political participation permitted the incumbent of a position. 
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Chapter 12: PEFORMANCE REVIEW AND EMPLOYEE 
APPRAISAL 


12.1 


12.2 


The Special Committee recommends 


that corporate management establish factors to be assessed in 
individual occupational groups. 


that appraisal be based on goals. 
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13.1 


13.2 


13.3 


13.4 


13:5 


13.6 


13.7 


13.8 


13.9 


13.10 


13.11 


13.12 


256 


The Special Committee recommends 


that the corporate manager be given the right to lay off 
employees whose services are no longer required because of lack 
of work or the discontinuance of a function. 


that the procedures and processes used to determine the order 
of layoff and to select the employees who are to be laid off be 
developed by the National Staffing Council. 


that employees who have been laid off be accorded by statute 
the right to appointment to any vacant position in the public 
service for which they are qualified in priority to all other 
persons except for those employees returning from leave of 
absence. 


that legislation provide for two types of appointment to the 
public service 

(1) casual employees who would be appointed for periods of six 
months or less and whose total period of employment could not 
under any circumstances be extended beyond six months and 
(2) employees who would be appointed to positions in the public 
service, the duties of which are expected to last for more than 
six months. 


that the legislation continue to direct that selection standards 
be consistent with the applicable classification standards. 


that legislation empower the National Staffing Council to pre- 
scribe selection standards for occupational groups. 


that selection standards incorporate the factors of knowledge, 
ability and, where appropriate, seniority, and any other factor 
that is appropriate for a particular occupational group. 


that legislation limit the weight assigned seniority to no more 
than 20 per cent of the total available marks. 


that selection boards be empowered to assign weights to all 
selection factors, subject to the statutory limit on the weight for 
seniority. 


that the legislation be silent on the question of special access by 
members of the uniformed forces to civilian positions. 


that the legislation vest in the corporate manager the right to 
recruit from outside the public service when, in his judgement, 
it is in the public interest to do so, subject to any constraints 
agreed by the National Staffing Council. 


that recruitment for the Administrative Support and Operation- 
al categories continue to be carried out through the CEIC’s 
wherever the corporate manager considers it appropriate to do 
so. 
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that local managers be authorized to recruit directly where, in 
their judgement, the recruitment service provided by the local 
CEIC is unsatisfactory. 


that local managers be encouraged to maintain and use “call 
back” lists where they have recurring requirements for casual 
workers. 


that the Public Service Commission audit the recruitment 
activities of CEIC’s and local managers to ensure compliance 
with the merit principle and applicable legislation, and that 
audits be of sufficient depth and extent geographically and 
otherwise to reflect the full range of performance. 


that the National Staffing Council have regard for four consid- 
erations—effectiveness, sensitivity, equity, and efficiency—in 
establishing minimum areas of competition and that selection 
boards establish the field of competition for a particular selec- 
tion in the light of these considerations. 


that access to promotion competitions not be restricted by 
group, level, or salary criteria, and that academic qualifications 
be used only when required. 


that the corporate manager establish prequalified inventories in 
those groups, levels, and specialities where this would contrib- 
ute to efficient and effective staffing. 


that the number of qualified candidates in prequalified invento- 
ries be limited to the forecast number of vacancies for the 
ensuing year. 


that a new competition be held when the inventory has been 
reduced to one-third of its original size. 


that candidates unsuccessful in the competition to establish the 
inventory be given the right of appeal. 


that managers be authorized to select from the inventory in 
accordance with the individual needs of the department. 


that there be no right of appeal against the manager’s selection 
from the list. 


that the use of performance review information be made manda- 
tory in the selection process. 


that selection boards attach weights to the factors set out in the 
relevant selection standard after consideration of the work to be 
performed, the characteristics of the present staff, and the 
nature and extent of interactions among staff members and the 
clientele served. 


that at least one member of each selection board be certified as 
trained in selection and interviewing techniques. 


that future personnel management courses available both to 
personnel officers and managers include training in selection 
and interviewing techniques. 


ed, 
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13.28 


13.29 


that the probationary period commence with a formal meeting 
between the supervisor and the employee which results in the 
recording of the goals established for the employee, the training 
that the employee will receive and how and when performance 
will be reviewed, and that the probationary period not be 
deemed to have started until such a meeting takes place. 


that a person who was an employee of the public service 
immediately before being appointed to a position from which he 
or she is rejected during his or her probationary period have the 
right to be appointed to a position at his or her previous group 
and level. 


Chapter 14: TRAINING AND DEVELOPMENT 


14.1 


14.2 


14.3 


14.4 


14.5 
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The Special Committee recommends 


that corporate policy recognize training and development as an 
essential cost of operations. 


that corporate management policy and guidelines spell out in 
sufficient detail the expectations of government for training 
activity necessary to achieve operational goals and for its 
evaluation; that it be a requirement of training for professional 
competency to be built in as now required, for example, in 
financial management. 


that corporate guidelines require that training not be sacrificed 
in times of financial cut-back any more than is justified in 
proportion to reduction in programs. 


that training administration be controlled through corporate 
management guidelines and review to ensure that training budg- 
ets reflect actual and minimum requirements. 


that training and development policies be based on the following 
categorization of the purposes of training: 


Remedial Training—training given to employees whose 
performance is unsatisfactory, to allow them to continue in 
their present positions or in other positions for which their 
qualifications may be better suited 


Job-Related Training—training required of employees to 
ensure that they are able to perform their present function at an 
acceptable level 


Safety Training—training required to ensure that employees 
know how to meet safety standards in the work place 


State-of-the-Art-Training—training given to ensure that an 
employee remains abreast of changing technology 
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14.7 


14.8 


14.9 
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14.14 


14.15 


Retraining—training to help redundant employees acquire 
skills for a different position 


Development Training—training given to employees to prepare 
them for future promotions, whether related to a specific posi- 
tion or to an ultimate career objective. 


that managers be obliged to provide remedial training and 
job-related training essential to organizational performance. 


that government policy provide for safety training to be accord- 
ed the status of essential and high-priority training. 


that state-of-the-art training be recognized as a legitimate and 
necessary cost of operations. 


that corporate management adopt a policy of retraining, con- 
sistent with best practice or with practices recommended to 
employers in the private sector. 


that corporate and departmental management publicize fore- 
casts of staff needs. 


that managers use the appraisal process to discuss with 
employees the training or development initiatives necessary for 
their advancement. 


that management make available development training directly 
based on forecast needs. 


that employees be selected by a competitive process for develop- 
ment training, with selection based on track record, previous 
developmental initiatives taken by the employee, and the 
employee’s demonstrated capacity and desire to accept 
increased responsibility. 


that training in personnel administration and human resource 
management be a prerequisite to appointment to a management 
position and that a program be undertaken to give present 
managers the required training. 


that a program of joint labour-management training for manag- 
ers and employee representatives be established by the corpo- 
rate manager and bargaining agents. 
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